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INTRODUCTION
The Comprehensive Employment and Training Act (_CETA) of 1973
combined and replaced existing categorical manpower programs.
intent was

11

The

tO provide job training and employment opportunities for

the economically disadvantaged, unemployed and underemployed persons."
It was hoped that decentralization and decategorization would bring
forth greater flexibility in dealing with local needs.
The Public Service Employment (PSE) programs funded under
CETA, have been the most rapidly expanding part of the nation's
employment and training programs.

These programs can be of signi-

ficant benefit in -developing the skills and job experience of the
disadvantaged and the long-term unemployed, and in reducing unemployment and providing public services.
Funding for previous PSE programs under the Emergency Employment Act or even early CETA-PSE programs was limited to one billion
dollars annually.

In contrast, fiscal 1978 funding for CETA-PSE

reached a height of 5.7 billion (National Commission for Manpower
It appears that PSE will be an integral part of
Policy 1978 )
a
our nation's employment and training policy for the foreseeable
future.

It is therefore, necessary to fully comprehend the structure

of the CETA-PSE programs.
The objectives of PSE programs are varied.

First, a program

2

may be primarily concerned with reduci_ng unemployment due to fluctuations in the economy, having a countercyclical objective.

Secondly,

programs may serve structural objectives, aiding disadvantaged groups
who have not been able to successfully function in the competitive
labor market under any economic climate.

Thirdly, a PSE

p~ogram

component is to provide manpower development and work experience for
the disadvantaged and long-term unemployed.

Finally, the provision

of public services is an objective of PSE programs, relieving the
fiscal distress felt by many local governments.
Most PSE programs serve multiple objectives.

This presents

problems because the achievement of one objective may be inconsistent
with the achievement of another.

For example, the attainment of a

struct_ural targeting directive will be time-consuming as recruitment
of these groups can be a lengthy process.

This hampers the rapid

PSE hiring necessary to combat high unemployment--a cyclical objective.

Moreover, the legislative intent of the CETA-PSE programs has

not always been consistent, causing even more confusion and conflict
over the achievement of the CETA objectives.
The CETA-PSE program,although expanding, has been plagued by
serious problems.

First, there has been concern over the level of

substitution prevailing where CETA funds are used for existing positions--referred to as fiscal substitution .
11

A second problem is

Creaming 11 which involves the hiring of the best qualified, rather

than the most disadvantaged as the legislation mandates.

Thirdly,

the issue of the usefulness of PSE activities is questioned; if such

3

services were important to the community they would have been provided
in the absence of PSE.

Finally, there has been concern as to the ex-

tent of participants' benefits from decentralization.

More specifi-

cally, to what extent have the participants• needs been adequately
met vis a vis the desire on the part of local officials to provide
public services?
These problems have been the impetus for the numerous alterations made in the original legislation, primarily designed to combat
structural employment problems.

With the 1974-75 recession came the

need for a countercyc l ical program that initiated Title VI under the
Emergency Jobs and Unemployment Assistance Act (1974).

The Emergency

Jobs Program Extension Act was implemented in 1976 in an effort to
more adequately serve the hard-core disadvantaged, through the use
of tighter eligibility requirements.

Finally, as a further step

towa r d assuring service to the targeted groups, the 1978 CETA reaut horization created the

11

new CETA", extending CETA through 1982.

Tighter eligibility requirements and targeting criteria, wage restrictions and prime sponsor liability have been utilized in an effort to
carry-out the legislative intent.
This research will focus on the targeting issue of CETA-PSE
programs, Titles II/II-0 and VI, within the state of Florida over the
period 1976-1980.

The study is organized into two parts:

Public
1

Service Employment Programs:

Theory and Findings and Florida s CETA-

PSE Programs:

Part One is preceeded by the Intro-

A Case Study.

duction, Part Two is followed by the Conclusions and Recommendations .

4

Part One is further subdivided into four chapters.
ter will furnish a historical

accounti~g

The first chap-

of previous public service

emp 1oyment programs, inc 1udi _ng a brief description of the or_i gina l
CETA-PSE programs.

The second chapter examines the evolution of

public service employment programs funded under CETA through 1978.
An outline of the various objectives common to public service employment programs is presented in the third chapter.

The fourth chapter

is an impact analysis of CETA-PSE where the issues of concern surrounding PSE are identified, with emphasis on the targeting criterion.
Part Two, also, is subdivided into five chapters.

A description of

the state i n terms of population, labor force characteristics, employment and the economically disadvantaged is presented in the fifth
chapter.

Fol low ing in the sixth chapter is a description of the PSE

programs operating in Florida, providing background for the case
study analysis of the state's CETA-PSE programs .

An analysis of

participants• characteristics prior to reauthorization and after 1978
was undertaken in the seventh chapter to identify when the effects of
the 1978 amendments were fe1t and what trends surfaced in response
to the legislative changes.

The eighth chapter then compares PSE

participants to eligibles and applicants in an effort to show the
extent to which targeted groups are in fact being served as mandated
by the legislation.

Finally, in the ninth chapter, the effects of

1978 reauthorization changes on the targeting implementation are

evaluated in relation to the specific functions (recruitment, screening) verification and referral) undertaken by the various agencies.

PART ONE

PUBLIC SERVICE EMPLOYMENT PROGRAMS:

THEORY AND FINDINGS

/

I.

HISTORICAL BACKGROUND

A historical sketch of the former public service employment
programs will help to understand and assess adequately the present
CETA-PSE program in operation.

The objectives have not always been

the same, .reflecting the persistent needs of the timee
During the 1960's, a major political issue was the provision
of job opportunities.

However due to the former New Deal "make work 11

projects, direct job creation was not a popular alternative.

Rather

work experience and training programs were the chosen means, though on
a smaller scale.

Particular needy groups or depressed areas were

targeted for service by these programs.
an~

The Manpower Development

Training Act (MOTA) of 1962 and the Economic Opportunity Act

(EOA) of 1964 were both designed to fight poverty through the use of
training programs directed at specified disadvantaged groups (Corpuz
1978).

The seventies saw primarily countercyclical uses of public
employment programs, due in part to the prevailing recession/inflation which plagued the nation.

The Emergency Employment Act of 1971

was the first legislation of its kind to be enacted in about thirty
years--primarily designed to combat the recession of 1970-71.

The

federal government had not been involved in public job creation to
any significant degree since the 1930's.
6

During the Depression,
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federal job creation efforts totaled three-tenths of federal expenditures.
The Public Employment Program (PEP) funded under this legislation was foremost a countercyclical program, although it had other
purposes as well .

Specific groups were targeted, such as veterans,

youth, the elderly and welfare recipients.

It was hoped that this

act would effect a change in the institutional employment practices,
as well as provide for the increasing need for public services .
At its peak, the EEA provided 160,000 jobs.

This was accom-

pli shed through the use of federal grants sent directly to states
and local governments where their use was determined.

The only stip-

ul ations were that participants had to be unemployed or underemployed
and that no substitution was to exist.

Furthermore, ninety percent

of total funds were to be used in the payment of wages and salaries.
The result of this legislative program was such that within
s i x months of enactment, 150,000 jobs were created with ninety-five
percent of funding used for wage payment (National Manpower Policy
Task Force 1975).
the PSE

approa~h

In 1972, the Federal Reserve Board suggested that
had a more immediate and large impact on unemploy-

ment than comparable federal spending on other programs or tax cuts.
It was believed that productivity rates were up to par and that useful public serv1ces were performed.

However, due to the counter-

cyclical nature of the program, the actual participants were less
disadvantaged and more educated than in the former Manpower Development and Training Act (MOTA) or the Economic Opportunity Act, struc-

8

tura11y oriented programs of the 1960's (National Commission for Manpower Policy 1978a).
In 1973, the Comprehensive Employment and Training Act was
passed, decentralizing and decategorizing national manpower programs.
The management of manpower programs became the mandate of local governments.

The rationale behind this policy orientation change was

that decisions made by local authorities would be tailored to meet
the needs of the effected population.
A major component of the CETA manpower system is the PSE program, which now comprises forty percent of the resources utilized by
a 11 federa 1 agencies for emp 1oyment and training programs.

In fi s-

eal year 1978, the CETA-PSE program supported one out of every twenty
persons employed in state and local government (Mirengoff et al. 1980a). CETA-PSE programs utilize federal funds to hire unemployed
and underemployed people for temporary jobs in state and local government, as well as in non-profit private institutions.

The intent

of the programs is to increase the job skills and therefore employability of groups facing structural problems in the labor market .

A

second facet of the program is to counteract cyclical unemployment.
The dominance of one facet of PSE programs over the other is determined by the prevalent economic situation and respective needs of the
time.

II.

EVOLUTION OF CETA-PSE LEGISLATION

To grasp the changes in performance which have taken place
i.n CETA-PSE programs, a clear understanding of the alterations in the
original legislation is necessary.
In the original Comprehensive Employment and Training Act
passed in 1973, there was one PSE program, Title II.

It was de-

signed to be primarily a structural measure, aiding disadvantaged
groups unable to function independently in the competitive labor market.

The countercyclical use of PSE, combating unemployment due to

cyclical changes was not emphasized as yet.
Funds authorized for PEP were transferred to implement PSE
Title II (National Commission for Manpower Policy 1978 a ). Jurisdictional targeting mandated that participants come from areas suffering substantial unemployment--defined by law as 6.5 percent for three
consecutive months .

Furthermore, participants were to be unemployed

or underemployed.
The recession of 1974 brought with it rising unemployment.
The structural focus of Title II was being eroded, as virtually all
areas were eligible under the 6.5 percent unemployment

criterion ~

It

was evident that the effectiveness of the original public service employment program was withering, thus the need for a change was requi redo
9

10
At the end of 1974, the Eme_rgency Jobs and Unemployment
Assistance Act was passed, creating Title VI of CETA.

This was de-

signed to be a purely countercyclical program, created to combat
severe unemployment and therefore only temporary in nature.
funding covered Of!lY an eighteen month period.

Thus,

Eligibility re-

quirements under Title VI made it necessary to have been unemployed
for thirty days or fifteen, if the local unemployment rate was over
seven percent (National Commission for Manpower Policy 1978a).
The Emergency Jobs Program Extension Act (EJPEA) was enacted
on October 1, 1976.

This law was an attempt by Congress to assure

that the hard-to-employ were the beneficiaries of PSE programs and to reduce the rates of reported substitution, the use of CETA funds
for wages or activities previously funded by local government units.
To this end, participant eligibility requirements were tightened so
that only the long run unemployed who were economically disadvantaged
were eligible for Title VI jobs.
For the first time, under the EJPEA a major portion of the
PSE jobs was reserved for the structurally unemployed.

Prior to

this legislation, Title VI participants generally had incomes above
the poverty line; less than fifty percent were unemployed before
entry into PSE .
fifteen weeks.

Those who were unemployed had been so for less than
Only six percent were AFDC recipients and fourteen

percent were unemployment compensation beneficiaries at the time.
Usually, participants were white males with a high school education
(Mi rengoff et a 1

1980a).

11
There were two major changes incorporated in the extention
of Title VI under the

Em~rgency

Jobs Program Extention Act.

The

project approach was introduced, which stipulated that Title VI
funds were initially to be used to "sustain 11 the level of PSE previously existing in the area.

The remaining funds were to be used

to fund pos i tions in locally designed public service projects; a
11

project 11 was defined to be a task or groups of related tasks, with

a public service objective, which could be completed within twelve
months and would not have been undertaken by the local area without
PSE funds.

Furthermore, there was to be an increasing use of non-

profit organizations to operate the projects.
A second change made under the Emergency Jobs Program Ext en t ion Act was the tightening of eligibility requirements.

The

targeted groups were the long-term unemployed, low-income and AFDC
recipients.

The requirements applied to all

positio~s

filled under

the new projects and to one-half of the vacancies filled among "sustainment positions 11 (National Commission for ManpolJJer Policy 1978a).
There was to be serious effort made to hire specific groups according to their proportion in the population (PL 94-444).
Thus for Title VI under EJPEA, the eligibility requirements
were as follows:

(1) to be unemployed for fifteen of the past twen-

ty weeks or underemployed; (2) targeted groups were the long-term
unemployed, low-income and AFDC or SSI recipients and reasonable
effort was to be made to hire these groups in proportion to their
population numbers and; (3) the above requirements applied to all

12

positions in new projects and one-half of the vacanies under .. sustainment" positions.

The eligibility requirements for Title II remained

as they were in the original legislation:

(1) unemployment for at

least thirty days or underemployment; (2) residence in areas with 6.5
percent unemployment for the prior three months
1980b).

U~irengoff

et al.

The extent that the intended targeted groups were served as

stipulated in the legislation will be tested in the statistical analysis section of this research.
One of the results of EJPEA pertained to the overall objectives of the two public service employment programs.

The initially

countercyclical program, Title VI now had tighter eligibility requirements and had a more structural impact.

Title II, originally

the structural program, now had comparatively minimal eligibility
requirements and appeared more countercyclical in nature.
The authorizing legislation expired in September 1978.

Pre-

sident Carter had asked Congress to continue the CETA-PSE program
at a level of 725,000 jobs for fiscal year 1979 (National Commission
for

~1anpower

Policy 1978a).

The implication was that although the

program had its flaws, there was enough confidence in the basic
policy to desire continuation.
At the end of 1978, the CETA Reauthorization Amendments were
passed.

The ••new CETA

11

is composed of eight titles, designed to

govern employment programs through 1982 .

Congress stressed service

to the severely disadvantaged, with a reemphasis on training components and expanded enforcement efforts against abuse of the programs.

13

Under the 1978 Act, there are two PSE programs:

the Counter-

cyclical Public Service Employment Program, Title VI and a more
structurally focused program entitled Transitional Employment Opportunities for the Economically Disadvantaged, Title II-D.

Changes

were made in the structure of the programs as well as in the eligibility requirements.

The resulting effect of this has been that the

pool of eligibles is much reduced (Mirengoff et al. 198Gb).
It was hoped that the 1978 amendments would enable the effective and efficient functioning of specified programs to result in
increased self-sufficiency for participants.

A close examination of

the PSE programs restructured in 1978, as compared to previous CETAPSE programs will aid in an assessment of this goal (Figure 1).
The Title II-0 legislation targets certain groups for participation, such as welfare recipients, in-school youth, the elderly
and minorities.

To be eligible, a person must be economically dis-

advantaged or an AFDC or SSI recipient and unemployed fifteen weeks
or more (PL 95-524) .
Under Title II-0 of the CETA reauthorization, transitional
public service employment for the economically disadvantaged is mandated.

This is a major change from previous legislation which had

de-emphasized transitional responsibilities of prime sponsors.

The

law dictates that this involves the provision of entry level positions in conjunction with training and supportive services.

Such

jobs should enable the participant to move into unsubsidized positions.

14

The Countercyclical Public Service Employment Program, Title
VI, is distinct under the Reauthorization.

Temporary in nature,

funds are allocated when unemployment rates surpass four percent.
Unlike Title II, training is not a major objective of this program.
Rather, funds are used to provide jobs for a certain percent of the
unemployed.

Disadvantaged groups are targeted but more emphasis is

placed on directing PSE jobs at those with work experience and job
skills .
Employment projects may be no longer than eighteen months in
duration, unless special extensions are deemed necessary.

A minimum

of 80% of funding is to be used in payment of wages and employment
benefits and will be administered by project applicants, chosen by
prime sponsors or program agents (PL 95-524) .
The Reauthorization Amendments altered the eligibility requirements for Title VI participation from those dictated by the
Emergency Jobs Program Extention Act.

To participate, an individual

must (1) be unemployed for at least ten out of the previous twelve
weeks immediately prior to application; (2) be unemployed at the
time the eligibility determination is made; (3) be a member of a
family whose income does not exceed 100% of the lower living standard
income level or (4) be a recipient or member of a family receiving
AFDC or SSI (U . S. Department of Health, Education and Welfare 1979).
The major differences between the t\A/O PSE programs deve1 oped
under the reauthorization in 1978 are reflected in their divergent
objectives.

Title II-D has more restrictive eligibility require-

15

ments in terms of stipulated unemployment prior to entry, maximum
family income and process by which income is annualized.

There is

a prohibition on wage supplementation under Title II-0, designed to
attract a more disadvantaged group.
tation by local governments.

Title VI allows wage supplemen-

Finally, under Title II-D employment

development plans are required for each participant to ensure that
the program identifies and meets the training needs of the structurally unemployed (Mirengoff et at. 1980b).
The impact of this ''new .. CETA is just beginning to be felt
and an abundance of evidence is not readily available.

In evaluating

the impact of this legislation, it is necessary to have a clear
understanding of who was served under former legislation, the attitudes toward the objectives by prime sponsors and irivolved agencies,
types of jobs, wage levels and incentives.

.EVOLUTION OF CETA-PSE LEGISLATION
ELIGIBILITY REQUIREMENTS
1973 - CETA-PSE Title II
elig. req.: unemp. 30 days or
underemployed in areas with 6.5%
unempl .oyment for 1ast 3 months

1974-EMERGENCY JOBS AND UNEMPLOYMENT
ASSISTANCE ACT CREATING TITLE VI
elig. req.: unemp. 30 days or underemployed reduced to 15 days in areas
with 7%+ unem lo ent

elig. req.: (only applicable to Title VI)
1. unemployed 15 of last 20 weeks
2. target groups: long-term unernp., lowincome, AFDC. Must make reasonable
~ffort to hire these groups accord1ng
to proportion in population.
3. requirements apply to all positions
in new projects and ~ "sustainment ..
vacancies.

1978-CETA REAUTHORIZATION
II-0 TRANSITIONAL EMPLOYMENT
OPPORTUNITIES FOR THE
ECONOMICALLY DISADVANTAGED

IV COUNTERCYCLICAL PUBLIC SERVICE
SERVICE EMPLOYMENT PROGRAM

e 1i g req. :
1. unemployed fifteen weeks
and
2. economicaTTy disadvantaged
or
3. member offamily receiving
AFDC or SSI

e 1 i g. req. :
1. unemployed ten of last twelve
weeks
and
2. unemployed at time eligibility
is determined and
3. member of famiry-whose income
does not exceed the lower living
standard
or
4. member of family receiving
AFDC or SSI

Q

III.

OBJECTIVES OF PSE

There are four general objectives of public service employment programs.

A program may be designed to relieve cyclical effects

upon the economy and the labor force--i.e. a countercyclical objective.

Manpower Development may also be the objective of a PSE pro-

gram, helping in the development of skills and work experience ·for
the disadvantaged and long-term unemployeda

Furthermore, a program

may have a more structural orientation, providing jobs and

trai~ing

to segments of the population who have difficulty functioning under
even good economic conditions.

Finally, a fourth objective of PSE

programs is the provision of needed public services to areas experiencing fiscal distress.
Whatever the objectives of a specific PSE program are determined to be, they all have three criteria in common--targeting,
training and transition.

Targeting involves the identification of

population groups or geographical areas that the program is designed
to serve.

Training involves supplemental or on-the-job training to

aid the participant in securing unsubsidized employment.

The train-

ing component varies significantly among the various programs possessing different objectives.
to participants.

Some programs in fact, offer no training

Finally, the last criterion common to all PSE pro-

grams is transition into unsubsidized employment, whether public
17
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or private.
The following examination of the characteristics of a program designed to attain each PSE objective will further the understanding of how each theoretically meets its goals .
A.

Countercyclical
The primary emphasis of a program designed with countercy-

c l ical objectives, Title VI under CETA-PSE, is to create jobs for
th e unemployed during an economic recession.

Job creation repre-

sents employment and activities which would not have been provided
i n the absence of PSE .

There are four basic types:

(1) new pro-

grams; (2) special projects ; (3) program expansion; and (4) program
maintenance (National Commission for

~1anpower

Pol icy 1978a).

The objec t i ves of a countercyclical PSE program are numerous :

( 1) the pr ov i sion of jobs for those who are underemployed or

unemployed as a result of an economic recession; (2) to provide
special assistance to those areas, industries and socioeconomic
groups-- e . g . the disa dvantaged or the unskilled--most affected by
the national recessions; (3) to provide jobs that are productive;
(4) to maintain or develop human resources in readiness of the renewal of economic growth; and (5) to avoid possible adverse effects on
wages and prices (Vernez and Vaughn 1978).
Through PSE programs, jobs can be created quickly , resulting
in almost immediate alleviation of rapidly rising unemployment rates
during economic downturns.

Such programs can prove politically

19

attractive because of their very visible impact.

Another benefit is

their temporary nature, which allows their demise when the need
ceases to exist and demand in the private sector can absorb the additional workers.
In providing jobs for the cyclically unemployed PSE also
serves as an income maintenance tool.

The alternative might be a

transfer payment which is less attractive.

It is more advantageous

for workers and society to provide income in return for work, rather
than transfer payments.
The provision of jobs to those previously unemployed acts as
an economic stimulus, having both immediate and far-reaching effects
on the overall performance of the economy.
vided to those previously unemployed.

Additional income is pro-

This income can then be respent.

The marginal propensity to consume is much higher among lower income
groups and

thus~

a greater proportion of this income would be spent

on consumer goods and services.

The overall effect would be an in-

creased demand for goods and services with multiplier effects throughout the economy.
It is vital to the success of such a program that substitution does not occur.

This is a process through which regular state

or local employees are replaced with federally paid PSE participants.
This,of course, negates much of the possible benefit from such a program
Also necessary for the successful operation of a countercyclically oriented program is

that groups targeted for participation

20

are those that would not have been able to secure employment on their
own.

If this is not adhered to, the unemployment rate will not be

significantly impacted.
The eligibility requirements need not be as restrictive as
in some other programs.
sion of work.

Emphasis is placed on the temporary provi-

The major consideration is that participants have been

unemployed for some specified period of time.
ther target groups in such a program.

It is possible to fur-

As in Title VI under CETA-PSE,

not only the long-term unemployed but the economically disadvantaged
were targeted.
One dilemna faced by policy makers is the trade-off between
stricter targeting and rapid implementation.
the overwhelming
od .

~eed

In recessionary times,

is the provision of jobs in a short time peri-

Therefore, strict targeting objectives, Hhen they exist, may

be relaxed.
1974-75.

This was the case with CETA-PSE during the Recession of

What was once primarily a counterstructural program, took

on the characteristics of a more countercyclical program.

There-

sult was that a less disadvantaged group benefited from the program
( Nation a 1 Commission for Manpower Policy 1978a).
The provision of supportive services and training is not emphasized in such a program.

Depending on the targeted groups, such

services would need to be provided,to a greater or lesser degree.
The types of jobs provided under a countercyclical program
should be temporary in nature.

This aids in the goals of transition

to unsubsidized employment as economic conditions warrant.

The pro-
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ject approach lends itself well to the objectives of such a program
for a number of reasons.

There is a definite time limit which pro-

vides the appropriate psychological atmosphere, giving participants
incentive to seek unsubsidized employment.

Technically, projects

must be developed in areas not usually funded by state or local governments .

Therefore, beneficial public services are provided through

PSE projects.

They are highly visible and can therefore elicit

favorable public reaction.

Furthermore, efforts at substitution are

thwarted to a greater degree under the project approach, because of
their temporary nature.
The success of such a program rests to a large degree on its
rapid implementation and the extent to which the appropriate groups
participate.
B.

Manpower Development
The overwhelming purpose of a PSE program oriented towards

manpower development is to enable a participant to develop sufficient
job skills and work experience, allowing permanent employment in the
unsubsidized job market, public or private.

The means for achieving

this is subsidized public service employment, similar to the use of
OJT under Titles II and VI.
The emphasized criterion of this second PSE objective is
training and thus unlike the countercyclical program, is not designed to employ large numbers in a short time period.

Such a program

has no relation to the cyclical nature of the economy.
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Planning would be of great importance to allow for the care ful development of training programs.
are examples of such activities.

On-the-job training programs

The desired goal in training·an

unskilled worker is that the individual become adept at a specific
job and thus self-supporting.

The job at the same time provides a

public service.
Eligibility for such a program depends on whether or not
participation will add to employability.

Thus, it is not merely the

development of specfic job skills but also successful work attitudes
must be present.

Usual participants would be the poor who have not

developed job skills to function in an adequately paying job.
Transition, the third criterion, is necessary to assure that
the program retains its PSE nature, rather than turning into a revenue shari"ng type of program where not much more than income
transfers are provided.

With adequate planning, stable funding and

enough time to secure job openings, a program possessing a manpower
development objective can attain reasonable transition rates.
It is extremely important to have adequate supportive services in such a program.

The services of trained vocational counse-

lors would be required to d,ea l with participant problems associ a ted
with joining the work force.

Other types of services

the smooth transition into regular employment
success of the program:

facilitating

would enhance the

for example, child care, medical services,

transportation, and the like.
Ideally, the jobs developed should be structured in accor-
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dance with particular individual needs and abilities.
such as these will promote maximum

trainin~

effects.

Positions
However, this

type of situation is unlikely to take place because of the relatively narrow range of possible PSE positions and the efficiency sacrificed in the provision of public servicese

The best that can realis-

tically be hoped for is to be aware of existing PSE positions and
most closely

11

fitting 11 each participant to a position, i.e. loose

targeting.
Jobs developed should be as close to actual jobs in the unsubsidized 1 abor market as possi b1e.
level positions.

f't1ost jobs would be at

entr~'

Participation in such a PSE program should allow

the individual to experience as near a representation of actual
work experiences as possible.

This will aid in the future transi-

tion to regular employment.
C.

Structural Objectives
The structurally-oriented program is one in which certain

demographic groups or specific geographic areas are targeted for
participation as in Title II/II-D.

This is an attempt to deal with

the persistent unemployment problems in some depressed areas or particular industries even during periods when most areas are experiencing "good" times.

Also, it is intended to deal with certain de-

mographic groups who cannot compete successfully in the labor market, due to a lack of skills, education or discrimination.

This pro-

gram has some countercyclical characteristics and others more
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common to a program stressing manpower development.
The targeting of specific groups to attain structural objectives may be done by jurisdiction or by demographic grouping.
In either case, the targeting is done to aid those who could not
successfully function in the competitive labor market.
The targeting of a specific geographic area will often be
one which has been dependent on a specific industry .

Examples are

the automobile industry in Detroit or the coal mines of Hest Virginia.
During times - when such industries experience slack demand, not only
industry employees but the whole

com~unity

suffers.

stances, there are alternative positions to take.

In such inIf the slowdown

appears temporary in nature, jobs provided through PSE programs will
be geared toward income maintenance for participants and would not
carry an emphasis on tra i ning and supportive services.

On the other

hand, if the industry was dying, former industry employees might
need retraining for other occupations.

Income maintenance would be

needed, but would have to be supplemented with supportive services
and training to deal adequately with this long-term problem.
Another type of targeting involves population groups who have
not been able to function in the competitive labor

~arket,

due to

handicaps of their own or artificial barriers to employment, like
discrimination.

Groups commonly targeted for participation in struc-

turally oriented programs are the poor, the unskilled, minorities
and those on welfare.

CETA defines an economically disadvantaged

person as someone receiving welfare payments, having a total family
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income not exceeding seventy percent of the lower living standard
income level, or not exceeding the poverty level as determined by
the Office of r1anagement and Budget (U.S. Department of Health,
Education and Welfare 1979).
People who are members of the above groups have a difficult,
if not impossible time functioning in the competitive labor market.
For whatever
own.

reasons~

they are unable to secure employment on their

Many do not have the educational attainment to get any job,

while others are the objects of racial or other discrimination on
the part of employers.

If these people are ever to function in the

competitive labor market, they need some basic training.
aid such groups

~

PSE can

providing them with income yielding employment.

But more important, PSE can have a long-term impact through the provision of training and supportive services.

Unlike a countercycli-

cal approach where training is not emphasized and the program is of
limited duration) it is vital to the successful transition of structural1y targeted disadvantaged groups to receive adequate training
which will prepare them to be self-sufficient.

To make optimal use

of training offered under PSF, surrortive services like childcare
are also needed.

~!ithout

successful transition, such a program is

of little more benefit than a transfer

payment~

doing nothing to

alleviate the long-term, perpetuating problem.
The further a manpower program moves from a training emphasis, the lower will be the long -term economic benefits to enrollees
through labor market participation.

The emphasis .on development of jobs
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rather than skill training may increase the jobs available to the
disadvantaged by removing some barriers.

However, they are still

disadvantaged in that they possess no marketable skills and will remain qualified for only low-wage jobs (Perry et al. 1975).

There

is little doubt that PSE participants learn something from their
jobs, even if it is limited to basic work experience.

Yet, the per-

tinent question is whether the knowledge they are gaining will increase their ability to function in the competitive labor market .
Jobs which offer limited learning potential are of little value in
meeting a structurally oriented program's goal of transition and
se l f - sufficiency.
D.

Public Service Provision
The objective of providing needed public services is most

of ten a secondary objective in a countercyclical or structural program.

However, from the standpoint of local officials, it may be

th e primary function of a PSE program.
It is therefore difficult in a decentralized program like
CETA, to prov i de incentives for local program administrators to adhere to national objectives.

It may be more rational in the eyes

of local officials to alleviate their present problems in providing
public services, diluting the effects of

tar~eting.

The provision of public services through PSE is designed to
enable additional or enlarged services to be provided.

If however,

local officials allow the substitution of PSE workers for regular
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employees in jobs already provided through local budgets, there will
be no additional services provided and the program will amount to no
more than general revenue sharing.
It is obvious from this discussion that many objectives can be
attained through the development of public service employment programs.
Success is dependent upon careful planning and a realization of the
direct as well as indirect effects of different programs.
The following table summarizes the characteristics of the
various PSE program model classifications and should facilitate comparisons among programs.

MANPOWER
DEVELOPMENT

COUNTERCYCLICAL

Program
Category

Emphasis on Training and Development of Personal
Traits and Skills
Leading to Suecessful Unsubsidized Employment

Temporary Provision
of Subsidized Employment to Relieve
Unemployment Associated with an
Economic Downturn

Objective

--

Groups Economically Disadvantaged and Chronically Unemployed
Regardless of
Surrounding Employment Rates

Groups Suffering
High Unemployment
Levels Due to Economic Conditions
Who Would Not Be
Able to Secure
Employment on
Their Own

Target Groups

Job
Opportunities

Jobs Must Be Developed with
Needs of Participants in Mind.
Entry Level Positions Will Aid
in Transition to
Regular/Private
Non-Profit Positions Appropriate

Should Provide
Variety of Jobs
Requiring Varying Skill Levels.
Temporary Nature
is Conducive to
Project Approach

PSE PROGRAM MODEL CLASSIFICATION

TABLE 1

------

Relatively Low
Wage Levels to
Assure Incentive
to Secure Higher
Paying Unsubsidized Employment

·F1ex i b1e to
Accomodate Varying Skill Levels
but Low Enough
to Provide Incentive to Seek
Unsubsidized
Employment

Wage Level

N
OJ

A Permanent
Program, Providing Income
Maintenance
for Targeted
Disadvantaged
Groups
2) Creation of
Jobs for Groups
Suffering Chronic Unemployment
in a Targeted
Geographic Area

1)

PUBLIC
SERVICE
PROVISION

To Provide Fiscal Relief of
Areas Under Financial Pressure
2) To Increase
Ava i 1abi 1i ty of
Existing Services
or Provide New
Services

1)

Objecti ve

STRUCTURAL

Program
Category
Job
Opportunities

(Since This is
Usually a Second
Objective, The Targeted Group Wi 11
Be Determined by
Primary Program
Objective)

See Above

Dependent on Targeted Groups

Wide Range of Skill
Levels Appropriate

Hard-to-Employ
1) Jobs Should Be
Groups, EconoDeveloped with
mically DisadNeeds of Targeted
vantaged, Wel Groups in Mind,
fare Recipients,
and Should ProOlder Workers,
vide Training,
Youth, HandiSupportive Sercapped, etc.
vices.
2) Groups Chroni2) Similar to Councally Unemtercyclical Type
played in Spein Conjunction
fie Areas
with Services
Aiding Development of Appropriate Worker
Attitudes, Projects, Public Works

1)

Targe t Groups

TABLE !--Continued

See Above

Determined
By Overa 11
Objective
of Program
and Targeted
Groups

Relatively
Low Wage
Levels to
Assure
Incentive
to Secure
Higher
Paying Unsubsidized
Employment
when
Available

Wage Levels

N
\.0

IV.

It·1PACT ANALYSIS OF CETA-PSE

The CETA-PSE program was designed to address a number of
problems consistently plaguing our society, namely--the need for employability development for individuals unable to function in the
competitive labor market, the need to combat unemployment and stimulate the economy and the need to aid in the provision of public
services.

In dealing with these problems, a number of issues have

surfaced which affect the functioning of the program and its success
in attainin9 its goals.
The issues which have become evident in the operation of PSE
programs are numerous.

The first involves "creaming 11 v1hich has per-

sistently hindered ·the attainment of service to the disadvantaged.
This issue centers around the common selection strategy practiced by
prime sponsors in finding program participants who would have the
areatest chance of success in the labor market - not the least.
The existence of creaming has rreat impact on the targeting criterion.

A second issue important to the evaluation of any PSE pro9ram is
11

maintenance of effort .. or substitution.

One purpose of PSE

pro~rams

is to provide additional services through the employment of individuals who have faced cyclical or structural unemployment.
when previously employed workers or services
government

fun~ing

su~plied

However,

through local

are then funded by CETA-PSE the maximum benefit
30
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of the program is not felt.

Payment for existing services or em-

ployees has just been transferred from the local government to the
federal government.

Thus through substitution, PSE is misused as a

source of local government growth, and the full program benefit will
not be realized .

A third issue has been the concern that the pro-

ducts or services provided through PSE are not useful or valuab1e.
This idea stems from the common belief that if such services were
important to the community they would have been provided in the absence of PSE.

Furthermore, PSE provided positions must also allow

participants to gain skills and knowledge which will benefit them.
Finally, it is important to determine whether placements of PSE participants are made with their interests in mind, as well as the
needs of the employing agency.

With decentralization under CETA has

come local government control, which allows for job creation based
on community service needs.

There is some support for the idea that

a return to more centralized control would bring forth more standardization of program operation.
The focus of this analysis will be the extent to which the
targeting criterion under the CETA-PSE programs, Titles II/II-0 and
VI has been adhered to between 1976 and 1980.

Implicit in this will

be an attempt to discover to what extent •• creaming 11 has or has not
been present .

To this end, a differentiation will be made between

performance prior to the 1978 amendments and after their inception
for PSE programs throughout the state of Florida.

Moreover, an ex-

amination will be made to identify the mechanics by which potential
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clientele are identified and a comparison of the eligible popu1ation
to actual participants.
The effect of the initial CETA-PSE legislati on is difficult
to assess in light of the
born.
tural

cha~ging

economic climate in which it was

Originally designed as an employment development and structool~

purposes.

in practice it quickly became used for countercyclical
As will be shown subsequently, this resulted in problems

involving incidences of creaming and substitution which hindered the
optimal performance of the program.

A.

Targeting
Targeting has been a very controversial issue in the evolu-

tion of CETA-PSE.

The targeting criterion, to a great extent, deter-

mines the impact of the program.

The basic structure of a program

can remain unchanged but strict adherence to the targeting criterion
is of significant importance in realizing desired goals.
Programs are not necessarily designed to deal exclusively with
one objective, but may rather strive to attain multiple objectives.
The group targeted for service determines to a great extent the ability of a program to meet its objectives.

For example, if a counter-

cyclical program is reaching only structurally unemployed groups,
cyclical unemployment will not be effected.
Once the objectives of a program have been clarified, it is
necessary to decide what population groups should be served to promote the successful operation of the program.

For example, a coun-
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tercyclical program would target groups whose unemployment was caused
by the economic downturn and who, under such

conditions~

would not be

successful independently seeking employment.
Under CETA-PSE programs, targeting goals have not been closely followed .

Rather, they have been superceded in importance by

quick program imp l ementation, rapid hiring to benefit program evaluations based on enrollments, the desire to eff i ciently provide public
services or even to decrease the administrative burden of adherence.
There has been a persistent problem plaguing the effective
targeting of CETA-PSE .

I t is difficult to achieve a balance betv-teen

na t ionally set targeting goals and maintenance of attraction for PSE
held by local governments and prime sponsors.

If prime sponsors are

to effectively implement a program, they must have the flexibility
inherent in CETA to cater to their individual needs.

At the same

t i me, there will be long run national gains in productivity for examp l e, by a i ding those least able to help themselves - the targeted
groups .
Another problem which has hindered the successful targeting
of specific groups is that so many groups were targeted that no one
was helped.

The intentions of Congress were obscured rather than

clarified .

Hh en everyone in the eligible population is a member of

a target group, there is no effective targeting, because no one can
be given preference (Mirengoff et al. 198Gb) .
It is evident that much insight must be used in developing
targeting goals since divergence from such can cause very misguided
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policy

effects~

as will subsequently be shown.

The targeting criterion stipulated in the original legislation was not successfully implemented.

In light of the economic cli-

mate, the program emphasis was altered from structural to countercyclical, resulting in a less disadvantaged group being served .
I n response to this flaw in performance of the program, stricter eligibility requirements were developed under the Emergency Jobs
Program Extension Act.

The potential population of eligibles was

significantly diminished, from 20.2 million to 4.4 million.

The pool

from which participants could be chosen, was a group more disadvantaged .

However, there were still more than ten applicants for each

position, with fina l selection being made by local officials.

Thus~

creaming was poss i ble .
The result of this ability on the part of program directors
to select participants from a pool of eligibles, was not what the
law implied .

When program directors were in the position to select

individuals to employ in their program, they understandably selected
the best qualified _, the cream of the crop.

The proportion of dis-

advantaged hired was significantly smaller than their proportion in
the population .

Specific groups which suffered were individuals

with less than a high school education, welfare recipients and women,
all being selected in disproportionately smaller numbers.
Efforts to direct PSE jobs to certain groups in the unemployed
population have taken
ing directives.

tvo~o

f0-rms :

e1 igibil ity requirements and target-

Minimum requirements for participation are set
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through eligibility criteria.

Ta.rgeting directives have identified

groups within the eligible population that the legislation intended
to serve.

The purpose of these two forms was to ensure that certain

groups were being served while allowing flexibility at the local level.
In practice, targeting directives were made a second priority, next
to selecting the best qualified to do the job, easing the difficulty
in providing public services adequately (Mirengoff et al. 1980b).
The stricter eligibility requirements under the Emergency Jobs
Program Extension Act directly applied only to Title VI, but had an
indirect impact on Title II participation.

The Department of Labor

statistics show a decline in the proportion of minorities and those
with low educational attainment participating under Title II.

Addi-

tionally, the proportion of AFDC recipients and unemployment compensation insurance beneficiaries was significantly less than their population porportion (Mirengoff et al. 198Gb).
The impact on the characteristics of participants in Title VI
due to the EJPEA was varied between the "sustainment 11 positions and
the newly deve-loped projects.

The "sustainment" positions were those

used to maintain the level of PSE employment attained prior to the
enactment of the EJPEA.

The projects were developed to provide public

services on a temporary basis in hopes of curbing the rates of substitution (National Commission for Manpower Policy 1978a).
The sustainment positions failed to show a significant change
in participants even though the intention ·of the Act was an increasing emphasis on the economi.cally disadvantaged.

The non-sustainment
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Title VI projects elicited a substantial increase in the

percen~age

of economically disadvantaged, welfare recipients and other groups
considered structurally unemployed.
There were some overall

ch~nges

in participant characteristics

evidenced under the Emergency Jobs Program Extension Act.

A 51 per-

cent increase in the participation of the economically disadvantaged
was ev i denced.

The percentage of participants with less than a high

school education rose by 14 percent.

Enrollments of minorities near-

ly doubled and there was a substantial increase in female participation rates.

Finally, there was a 13 percent rise in the percentage

of persons of prime working age participating in PSE.
The altering of the Title VI eligibility requirements, targeting cr i terion, and the development of the project approach, brought
forth a merg i ng of the theoretically distinct PSE programs.

Their

ori ginal orientation had changed and the actual differences in performance were almost non-existent.
There were some problems in the implementation of the Emergency
Jobs Program Extension Act which diluted the desired impact on participants (Mirengoff et al. 1980a).

Targeting criterion specified in

the Act was compromised by a number of factors:

(1) the procedures

for funding and hiring to ensure that the eligibles most in need
would be selected, were inefficient; {2) there was a failure to meet
the requirement that a "reasonab1e effort" be made to hire specific
targeted groups in accordance with their proportion in the population.

This was due to the great pressure exerted on prime sponsors
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by the Department of Labor, to increase enrollments in order to
combat rising unemployment.

A second problem was the significant

number of ineligibles enrolled due to loose verification procedures.
The increase in the percentage of economically disadvantaged enrolled under Title VI was offset by a comparable reduction in the
proportion of disadvantaged participating under Title II (Mirengoff
et al. 1980a).

This was a reflection of the lack of actual distinc-

tion between the theoretically distinct PSE programs.
The initiation of the short-term, characteristically lowpaying projects developed under the EJPEA Act succeeded in serving a
more disadvantaged group.

They have however, been unpopular with

AFDC and SSI recipients, groups targeted for service.

An important

consideration is not just whether a job exists, but whether or not
the transfer to employment will result in a better economic condition.

Since projects are temporary in nature, they are not as stable

income sources as transfers.

In view of the fact that most projects

offer 1itt1e learning potential, they can usually be looked upon as
offering little more than income maintenance.

Coupled with their

low-paying nature there is a strong disincentive on the part of AFDC/
SSI recipients to opt for such an alternative (Nadworny et al. 1973).
The long-term risks are just too high.
Thus prior to the 1978 amendments which reauthorized CETA,
the targeting criterion saw limited success.

As a priority issue,

it was · superceded by pressing economic needs and 1oca 1 interest in
adequately providing public services.

The 1978 Amendments attempted,
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among other things to deal with this lack of success in reaching
groups targeted under the legislation and to reduce the ability on
the part of local officials to cream the best qualified from eligible groups.
In an effort to take a further step than that taken under
the EJPEA, to direct PSE jobs to the severely disadvantaged, the
1978 amendments stipulated stricter eligibility requirements, targeting guidelines and wage restrictions.

The initial effect has

been a decrease in the pool of eligibles of 13 million people.
These steps have succeeded in significantly altering the
characteristics of the participants between FY1978 and FY1979.

There

were substantial increases in PSE participation by blacks, women and
the economically disadvantaged.

Gains by individuals lacking suffi-

cient education were made, but on a limited basis.

AFDC recipients

and disabled veterans, groups. targeted in the legislation have yet
to benefit and did not increase their shares of PSE jobs in proportion to their greater representation in the eligible population.
PSE jobs have tended to be unattractive to these groups due to their
limited pay and temporary nature.
Although by legislative mandate there are two distinct PSE
programs, in actual practice the differentiation is lacking.

In

fact, the reauthorization legislation has lessened the difference
between participants )n Titles II-0 and VI.

Thus, the legislation

has succeeded in enrolling a more disadvantaged group, as it has long
sought to do, yet differences between the two programs are more thea-
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retical than real (Mirengoff et al. 198Gb).
The reauthorization stipulated that participants be paid
the prevailing wage.
1 evel ..

However, i t also lowered the average PSE wage

This in effect has decreased the ava i labi 1 i ty of jobs in

categories requiring some level of skill.

Caught in a bind between

required and prevailing wages, prime sponsors have found i t necessary
to lower the skill level necessary for PSE jobs.
The lower wage requirement has forced the program to focus
on persons having the most difficulty obtaining unsubsidized employment.

However, public services provided through PSE are less useful

than those provided prior to 1978.

In some areas, PSE wages are

below those required for the lowest level government jobs, thus eliminating PSE participants from consideration for such positions.
This prevents participants from gaining the experience necessary for
transition into similar entry level positions.
The way in which participants are selected by prime sponsors
has not been affected, except by the tighter eligibility requirements.
Screening, referral and hiring are carried out by the same agencies
as they were prior to 1978, and thus preference is not given to targeted groups.

It does not appear that the incidence of creaming has

been curbed with the 1978 amendments.

Job qualifications of appli-

cants continue to be the determining factor, which is in contrast to
the legislative mandate of serving the population groups most in need
of training and employment services.

However, since reauthorization

did restrict the pool of eligibles, overall a more disadvantaged
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group is being served.
It is apparent from early indications that the reauthorization legislation has succeeded in more efficient targeting of the
structurally unemployed.

However, this has been achieved at a price.

With tighter eligibility requirements have come some adverse effects,
such as a downgrading of the variety of PSE jobs and services available (Mirengoff et al. 198Gb).

The long-term impact has yet to be-

come evident but there could be far-reaching effects on the attractiveness of PSE to local officials.
B.

Training and Transition
The evo 1ution of CETA-PSE has met wi i::h varying success in

the attainment of prescribed objectives.

The extent to which train-

ing and transition are criteria of high priority has a great impact
on the effecti veness of the program.

Although the focus of this re-

search is the targeting criterion, to complete an overall impact
analysis , training and transition will be briefly reviewed.

When a

program is developed and the targeted groups are decided upon, there
must be thought given to the training and transition of these groups.
As previously discussed, targeting, training and transition are
criteria common to all PSE programs, to differing degrees.

Thus, in

order for the targeted groups to benefit as intended in the legislation, they must receive the intended training.

Furthermore to

assure that the overall goal of PSE, transition to unsubsidized employment, is achieved, the proper groups must be targeted and then
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receive adequate training.

It is therefore necessary to examine train-

ing and transition when doing a thorough analysis of targeting.
PSE employees are given a job, not assigned to a training
program.

Positions are rarely developed with the training needs of

participants in mind.

Prior to 1978, evidence indicated that large

city programs put more emphasis on training than smaller area programs (Nathan et al. 1979).

This is logical since cities have a

greater proportion of people suffering from labor market difficulties.
There are two ways to create PSE jobs - from the vantage point
of the participants needs or with the public service needs of the area
in mind.

Jobs or programs which are geared toward low-skilled work-

ers must involve some degree of learning potential or the transition
to unsubsidized employment, if possible, will only provide low-skilled
work.
Training in CETA-PSE programs prior to 1978 was
and utilized to the fullest extent possible.

~ot

developed

Little attention was

paid to the long-term employment development needs of the participants
(National Commission for Manpower Policy 1978a).

This is a serious

problem as it negates any long-term benefits that the hardcore disadvantaged might have received from PSE.

The projects developed under

the Emergency Jobs Program Extension Act paid little attention to training.

Although they were designed with an understanding of the abil-

ities of the prospective participants, there tended to be little to
no job development or training emphasis.

Projects are usually iso-

lated from the regular publi·<:: sector activities, are temporary in
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nature and employers have shown little incentive to invest in these
participants.

This attitude though understandable from the perspec-

tive of the individual department head!t with his priority to provide
public

services~

has been extremely detrimental to the overall long-

term impact on structural difficulties.
A good measure of the importance of the training or career
growth component of PSE jobs is the amount allocated for such purposes by prime sponsors.

A study conducted in Ohio indicates that

virtually no money was so allocated.

Specifically, only two prime

sponsors were using their funds for training purposes (1-2%) as of
March 31, 1976.

Although they verbally maintained that career devel-

opment or training was an important objective, their actions did not
back up this feeling (National Commission for Manpower Policy 1977).
Without a firm commitment to adequate training, the prospects for
permanent employment by the presently disadvantaged, in high-skilled
positions within the public sector, are dim.
Training and transition have not been viewed as important
criteria by many sponsoring agencies.

This is due to the pressure

put on prime sponsors to hire and build up enrollments in the program.
The overwhelming responsibility felt by local officials to provide
services also accounts for a lack of success in transition.

The

consequence is that they do not put forth the effort to train the disadvantaged when the job can be accomplished by already qualified participants.

Compounding this was the fact that the legislation had de-

emphasized transition as an important criterion.
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Most transitions which did occur were into public sector jobs.
Participants already had some seniority built up and wanted to take
advantage of it.

In hiring a PSE worker, employers were getting an

employee with some experience.

Often the skills obtained in PSE were

not transferable to the private sector.

Many PSE jobs are found in

public works, parks and recreation, for example.

There are very few

comparable positions in the private sector.
There is strong evidence that PSE jobs have not served as
stepping stones to unsubsidized employment (National Commission for
Manpower Policy 1977).

They are usually in low-skill, low-paying

occupations when compared to the national occupation distribution of
employed persons .

Popular areas for PSE job creation are as laborers,

in service occupations, clerical or paraprofessional areas.

It is

evident that future job prospects and hope of maintaining an adequate living standard with such jobs is slight.

Such was the situa-

tion with PSE programs in existence before the reauthorization of
CETA in 1978.
With the 1978

~mendments,

steps were taken showing an attempt

to serve better the participant in need of employment development
and training .

To ensure that the special needs of the disadvantaged

are served, it is now required that prime sponsors develop individual
plans for each Title II-0 participant.

These plans identify employ-

ability needs, services provided to meet the needs and actions taken
to assure successfu1 transition.

Most surveyed prime sponsors indi-

cate they expect to voluntarily follow a similar procedure for Title
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VI participants.
It is expected that transition will be enhanced with the 1978
amendments.

In fact, a slight increase has already been detected

since the Act took effect (Mirengoff et al. 1980b).

The eighteen

month limitation on PSE participation should define the temporary
nature of the program and provide incentive to participants to seek
unsubsidized employment.

It is

however~

too early to have gained

clear insight into the actual impact which the 1978 amendments will
have on transition.
The orientation of program operators toward the priority of
differing objectives has significant impact on the overall functioning of the program.

For

example~

when the 1974 recession was in

progress, there was great pressure to expand hiring rates.
tions were based on the number of participants enrolled.

EvaluaUnder such

circumstances targeting, training and transition would be of low
priority.

Another problem is the balancing of national and local ob-

jectives.

Department directors would be rational in choosing the

best qualified
goals.

applicant~

while this would be contrary to national

In the history of CETA-PSE, there has been such a vascilla-

tion of priorities at all stages that there is not a consensus as to
what the objectives actually are.

The Ohio Study revealed that a

major reason for almost total absence of career growth opportunity
in CETA-PSE was that staff members gave it no meaningful

priority~

due to the fact that it was not considered one of their responsibilities (Mirengoff et al. 1977).
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In any endeavor for which there is little or no incentive to
look beyond one's immediate area of responsibility, there can be
little hope for success in the attainment of overall or national
goals.

It is not always optimal for individual parts of a larger

entity to do what is best for each.
definite benefits.

Decentralization has had its

However, it accounts also for the great varia-

tion in achievement of objectives between programs.

In any policy

area which wi 11 affect ·such diverse groups and circumstances, there
is never certainty of results.

Most decisions are made on the basis

of probabilities and are therefore, subject to constant change.
PSE programs are no exception.

CETA-

The legislative history illustrates

an attempt to deal with new situations, constantly being more efficient and effective.

The 1978 amendments which reauthorized CETA

through 1982, will undoubtedly not be the last as legislators and
prime sponsors continue

~o

better the PSE program.

This research, in attempting to analyze the targeting criterion of CETA-PSE in the state of Florida, will make a comparison
of eligibles and participants before and after 1978, in an attempt
to determine if targeted groups are also the beneficiaries of CETAPSE.
Manpower services provided through CETA-PSE programs should
ideally lead to better utilization of human resources and higher productivity rates.

Targeting criterion of CETA-PSE seeks to identify

groups in need of employment and training services.

The extent to

which this is achieved determines to a great degree the success or
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failure of the program.

It will be helpful for prime sponsors to

know the extent to which their
their legislative mandate.

p~ograms

are succeeding in meeting

The case study which follows analyzes

the impact of the 1978 reauthorization amendments on Florida 1 s CETAPSE programs, with emphasis on the targeting criterion.

PART TWO

FLORIDA•s CETA-PSE PROGRAMS:

A CASE STUDY

V.

FLORIDA:

POPULATION AND LABOR FORCE PARTICIPATION

To adequately assess CETA-PSE programs, it is necessary to
examine the setting in which they operated.

It is, therefore, impor-

tant to review the population labor force, unemployment and the economically disadvantaged statistics in Florida.
A.

Population
The state of Florida has experienced rapid population growth

in the past decade.
in the nation.

As of July 1978, its population ranked eighth

Between 1970 and 1978 Florida experienced a 32 per-

cent population gain attributed to high rates of in-migration.
Florida has proven attractive due to its favorable climate,
average cost of living and the sought-after economic opportunities
of an expanding economy.

There has been a major influx of elderly

persons that has had a significant effect on the state's demographic
composition.

In 1950, the sixty-five and over population accounted

for 8.5 percent of the total, rising to almost 18 percent by 1979,
as shown in Table 2.
also changed.

The racial composition of the population has

The non-white proportion of the population declined

significantly from almost 22 . 0 percent in 1950 to 13.2 percent in
1979 (Table 2).
Such population growth has had a marked effect on industrial
48
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TABLE 2
TRENDS IN COMPOSITION OF FLORIDA POPULATION

BY AGE, RACE AND SEX:

1950-1979

1950
Percent
of Total

1960
Percent
of Total

1970
Percent
of Total

1979
Percent
of Total

26.2
14.3
30.8
20.2
8.5

29.6
12.8
25.8
20.5
11.2

25.8
15.8
22.2
21.6
14.5

20.4
15.9
23.6
22.4
17.7

Race
White
Nonwh ite

78.2
21.8

82.1
17.9

84.2
15.8

86.8
13.2

Sex
Male
Female

49.3
50.7

49 . 2
50.8

48.2
51.8

47.7
52.3

Age
- 14
- 24
- 44
- 64
65 and over
0
15
25
45

Note:

Percentages may not add to 100.00 due to rounding.

Source: Florida, Department of Labor and Employment Secu.;..
rity, Division of Employment Security, Florida Annual Planning
Information: 1980, ( 1979), p. 9.
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make-up.

The trade and services industries bave continuously expanded

to meet the increasing demands of the rising population.

Jobs in

these industries are characteristically low-paying and seasonally
effected.

Thus, there has been great pressure on government to pro-

vide services to an expanding population and to compensate for insufficient incomes derived from its industrial mix.

Therefore, the

need for manpower programs like CETA-PSE has indeed become evident.
An assessment of the labor force characteristics will facilitate an understanding of the manpower strengths and weaknesses within the state.
B.

Labor rorce Participation (1970 - 1978)
The labor force participation rate measures the percentage

of the population, or a subgroup in the population, that is in the
labor force at a particular time and is therefore, expressed as the
ratio of the actual to the potential labor force.

There is a slight

upward shift in the data presented in Table 3 since the 1978 rate
is some 3. 6 points above the 1970 level.

In 1978, the labor force

participation rate was 56.6 percent indicating that over half of the
people in the state were working or actively looking for work.
But it is interesting to note the major shifts in the demographic
composition - by sex, race and age.

There has been a relative de-

cline in the participation of white males over 25 years of age which
compares to the national trend and is explained partly by earlier
retirement and partly by the discouragement hypothesis.

Women, on
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the other hand, actually increased their participation significantly
where their rate jumped from 39.4 percent in 1970 to .45.6 percent in
1978.

Over the period under study, increases in minority women par-

ticipation rates (4.2 points) exceeded that of white (3.0 points)
and non-white males (3.2 points) but was below that of white females
(5.9 points).

Economic necessity has always driven non-white women

in t o the work force, hence, they show higher levels of participation
than white females (54 . 1;
ques t ion, respectively.

37.2~

and 59.0; 43.0) for the two years in

Yet, despite this high and rising trend of

minority women in the labor force, they still participate at a
rate than all males.

lo~tJer

Traditional artifical barriers to the employ-

ment of non-white females (such as discrimination, prejudice, . . . )
plus the recent increase in the white female participation explain
their persistent labor market problems .
Si gnificant increases in labor force participation rates were
experienced
under) .

by

the younger segments of the population (age 19 and

As shown in Table 3, data for this group is divided into two

components:

the 16- 17 year olds and the 18-19 year olds.

Between

1970 and 1978 white males in the 16-17 and 18-19 age groups increased
their participation rate by 17.5 and 15.5 percentage points, respectively; white females in the 16-17 group increased by 23.0 percentage
points, and in the 18-19 group by 18.3 percentage points.

The non-

white male members of these groups increased their participation rate
by a comparatively moderate 7.0 and 11.2 percentage

points~

respec-

tively, whereas non-white females showed corresponding gains of 17.9
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TABLE 3
COMPARISON OF CIVILIAN LABOR FORCE PARTICIPATION RATES
IN FLORIDA BY SEX, RACE AND AGE: 1970 AND 1978

Civilian
Labor Force
Participation
Rate 1970

Civilian
Labor Force
Participation
Rate 1978

Change in
Civilian
Labor Force
Participation
Rate 1970-1978

Percent

Percent

Percentage Points

53.0

56 . 6

+ 3.6

Male
Female

69.1
39.4

69.2
45.6

+ 0.1
+ 6.2

White
Male
16-17 Years
18- 19 Years
20- 24 Years
25-44 Years
45- 64 Years
65 Years & 01der

51.6
68.5
41.4 61 . 0
79.4
95 . 2
80.8
17.0

54.6
67.8
58.9
76.5
85.0
94.7
75.3
13 . 3

+ 3.0
- 0. 7
+17 . 5
+15.5
+ 5. 6
- 0.5
- 5.5
- 3.7

Female
16-17 Years
18-19 Years
20-24 Years
25-44 Years
45-64 Years
65 Years & Older

37.2
23 . 7
48.4
55.9
48 . 8
42 . 1
7.3

43 . 0
46.7
66.7
71.1
63.7
41.9
5. 7

+ 5.8
+23.0
+18 . 3
+15.2
+14 . 9
- 0.2
- 1.6

Non-white
Male
16-17 Years
18-19 Years
20- 24 Years
25- 44 Years
45-64 Years
65 Years & Older

62 . 9
73.5
24.7
54 . 2
78.2
92.4
81 . 9
29.3

67 . 1
76 . 7
31 . 7
65.4
82 . 7
92.6
80.9
32.6

+ 4.2
+ 3. 2
+ 7. 0
+11.2
+ 4.5
+ 0.2
- 1.0
+ 3.3

Total
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TABLE 3--Continued

Civilian
Labor Force
Participation
Rate 1970

Civilian
Labor Force
Participation
Rate 1978

Change in
Civilian
Labor Force
Participation
Rate 1970-1978

Percent

Percent

Percentage Points

54.1
16.2
42.9
61.7
69.0
58.2
16.2

59.0
34.1
56.8
67.5
71.5
55.5
14.3

+ 4.9
+17.9
+13.9
+ 5.8
+ 2.5
- 2.7
- 1.9

Female
16-17 Years
18-19 Years
20-24 Years
25-44 Years
45-64 Years
65 Years & Older

Source: Florida, Department of Labor and Employment Security,
Division .of Employment Security, Florida Annual Planning Information:
1980, ( 1979) ' p . 17.
and 13.9 percentage points, comparing well with the rates of white
male teenagers.

This trend is explained by two factors.

First, due

to economic need more high school students hold part-time jobs and
fewer high school graduates attend college on a full-time basis.
Second, there has been an increase in vocational education both at
the high school and post-high school levels, providing more young
people with skills demanded in the labor market.
After assessing the labor force participation rates, it is
important to examine employment and unemployment trends, to understand which groups have had more difficulty in functioning successfully in the labor market.
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C.

Employment and Unemployment
Florida's unemployment rate was below the national average

between 1970 and 1974.

However, since the 1974-75 recession, Florida

has experienced higher unemployment rates.
TABLE 4

ANNUAL AVERAGE UNEMPLOYMENT RATES

Year

Florida

United States

1970
1971
1973
1974
1975
1976
1977
1978

4.3
4.9
4.3
6.2
10.7
9.0
8.2
6.6

4.9
5.9
4.9
5.6
8.5
7.7
7.0
6.0

Source: Florida, Department of Labor and Employment Security, Division of Employment Security, Florida Annual Planning Information: 1980, (1979), p. 45.
In 1975, Florida•s unemployment rate was 10.7 percent, while
the rate for the nation as a whole was only 8.5 percent.

This gap,

however, has recently narrowed. By 1978 Florida's rate was 6.6 percen~

just slightly above the national rate of 6.0 percent (Table 4).
The labor force statistics for the state of Florida in 1970

and 1978 are summarized in Table 5.

As previously discussed in rela-
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tion to participation rates, the labor force composition shows less
men, more women and more blacks from 1970 to 1978.

More specifically,

women constitute over two-fifths (42.9%) and blacks less than onefifth (18.9%) of the .total labor force in 1978.

In 1978, however,

6.6 percent of the labor force was reported unemployed.

The char-

acteristics of the unemployed persons are summarized in Table 6.
TABLE 5
LABOR FORCE COMPOSITION:
COMPARISON FROM 1978 CPS AND 1970 CENSUS BY SEX AND RACE

1970

1978

TOTAL
Male
Female

2,666,000

59.9%
40.1%

3,710,100
57.1%
42.9%

White
Black

84.5%
15.5%

81.1%
18.9%

Source: Florida, Department of Labor and Employment Security, Division of Employment Security, Florida Annual Planning Inform at i on : 19 80 , ( 19 79 ) , p . 16 .
It is evident that there are sex and race barriers to employment
when the unemp 1oyment rate of non-whites (.11. 4%) is almost twice as
high as that of whites (5.5%).

The unemployment rate of non-white

females (15.0%) is more than double that of white females (6.2%) .
Teenagers, aged 16-19, have the highest rate of unemployment of all
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.age groupings.

This comparison makes it clear that Florida

p~ograms

des.igned to reduce structural unemployment should often be directed
at females and teenagers.
TABLE 6
CHARACTERISTICS OF THE UNEMPLOYED
1978 - ANNUAL AVERAGE UNEMPLOYMENT DISTRIBUTION
BY SEX, RACE AND AGE

TOTAL
Sex
Male
Female
Race
White
Ma l e
Female
Non-White
Male
Female
Age
16-19 Years
20 - 44 Years
45-64 Years
65 Years & Older

Number
Unemployed

Unemployment
Rate

245,000

6.6

118,000
127,000

5.6
8.0

165,000
88,000
77,000
80,000
30,000
50,000

5.5
5.1
6.2
11.4
8.2
15.0

74,000
124,000
41,000
7,000

20.4
5.8
3.9
5.3

Source: Florida, Department of Labor and Employment Security, Division of Employment Security, Florida Annual Planning Info rma t i on : 19 80 , ( 19 79 ) , p . 47 .
It is useful to examine the economically

disadvan~aged

as

well, in order to provide a further description of the population
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that CETA-PSE is designed to serve.
D.

Economically Disadvantaged
The Comprehensive Employment and Training Act defined an

economically disadvantaged person as one who is either:

(A) a mem-

ber of a family receiving public assistance; (B) a member of a family
whose income during the previous six months on an annualized basis
was such that (1) the family would have qualified for public assistance if it had applied or; (2) does not exceed the poverty level or;
(3) does not exceed 70 percent of the lower living standard of income;
(C) a foster child on whose behalf state or local government payments
ar e made ; or (D) where such status presents significant barriers to
employment (handicapped, institutionalized individual, outpatient of
rehabilitative/mental institution).
Projections for 1980 estimate that 1.6 million Floridians
will be l iving below the poverty line (Florida Department of Labor
and Employment Security 1979) .* The National Commission for Manpower
Policy estimates that Florida's economically disadvantaged population
might be as much as 30 percent higher than the number of persons
living below the poverty line.
*The Bureau of Research and Analysis estimate of the poverty
line income level for a family of four is $6,200.00 (non-farm) and
$5,270.00 (farm).
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TABLE 7
TOTAL PERSONS BELOW POVERTY LEVEL - FLORIDA 1980

Total Persons
Below Poverty Level
Persons in Families
Unrelated Persons

Total

White

Non-White

1,589,900
1,200,700
389,200

1,029,200
729,200
300,000

560,700
471,500
89,200

Source: Florida, Department of Labor and Employment Security, Division of Employment Security, Florida Annuai Planning
I nform a t i on : 19 80 , ( 19 79 ) , p . 55
The following is a profile of the economically disadvantaged
as depicted by Flor·ida State Employment Service applicants:
(1)

younger than nondisadvantaged applicants;

(2)

female - 73.2 percent of disadvantaged applicants compared to
50.2 percent for all applicants;

(3)

black - more than 50 percent of the economically disadvantaged
were black, while only 30 percent of the total applicants were
black;

(4)

educational deficiency - 60 percent of the disadvantaged were
below the high school level and less than 10 percent had some
post high school education.

When compared to overall employ-

ment service applicants, less than 40 percent failed to finish
high school and 20 percent had post high school training.
Thus, it appears that the economically disadvantaged face
significant barriers to employment.

The lack of education is an

important barrier in that these people possess few job skills and
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have had minimal work experience.

If they are able to secure employ-

ment, jobs will be limited to low-paying, low-skilled, entry level
positions.

These joos offer no upward mobility and are sensitive to

eye 1i ca 1 and seasona 1 1ayoffs . . A second barrier to emp 1oyment is
child care. The net gain from employment is minimal when the cost of
child care is incurred.

Thirdly, these people often lack good work

habits gained from exposure to a structured work environment and are
not aware of the existing channels to upgrade their skills.

Finally,

many jobs are at night when public transportation is rarely available.
These factors explain why the economically disadvantaged
tend to rely on the income support payments - AFDC, SSI or other
forms of public assistance.

Employment that results in economic

self-sufficiency is perceived to be inaccessible.

Hence, there is

a great disincentive to participate in PSE when it threatens the
stable welfare payments .
An examination of the characteristics of PSE participants
in the state of Florida, over the period 1976-80, reveals who has
actually been served over the years, under CETA Titles II/II-D
and VI.

VI.

PUBLIC SERVICE EMPLOYMENT IN THE STATE OF FLORIDA
The state of Florida, through the functioning of twenty-one

prime sponsors and the balance-of-state, operates its CETA-PSE programs.

PSE programs are the largest component of the CETA activities,

bringing 795 million dollars in federal funding to the State between
1974 and 1977.

Seventy percent of these funds have been used for

wages, salaries and allowances for low-income, unemployed individuals
(Horney et al. 1980).

In fiscal year 1978, 261 million dollars were

spent on PSE in Florida.

When contrasted with the 125 million dollars

spent on PSE in FY1977, it becomes evident that PSE in Florida is a
rapidly expanding program (Florida Department of Community Affairs
1978).
Community Advisory Councils aid each prime sponsor in the
operation of their program.

Some prime sponsors directly provide

public service employment and the associated services.

In other areas,

prime sponsors have found it efficient to subcontract administrative
and other services to local organizations and agencies.

Responsibility

for recruitment, intake, assessment, counseling and job placement may
be held by these other agencies.
In Florida, a common practice has been to classify PSE participants in the

11

0ther personnel services" (OPS) job category.

The

Florida State Manpower Services Council has sought to alter this prac60
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tice, recommending changes in the Florida career service system.

The

reason this change has been desired is that it prevents PSE participants from receiving regular fringe benefits and career service credits, thus, hindering successful transition to unsubsidized employment.
Faced with a FY1977 transition rate of only 10.0%, it is evident why
this issue raises such concern (Horney et al. 1980).
To more adequately target certain groups in the state population for PSE services, prime sponsors identify groups who experience
unusual difficulty in obtaining employment on their own.

These groups

are designated "significant segments 11 and vary significantly between
prime sponsors.

The groups most often cited by prime sponsors as

significant segments for Title II/II-D were youth, blacks, women, the
economically disadvantaged and veterans. For Title VI, groups identified most frequently were blacks, women, AFDC recipients and veterans.
The c.o unty governments are the largest source of public service positions.

In a 1978 survey of prime sponsors representing 31,900

PSE positions, 37.4% of Title VI sustainment and 36.8% of the Title VI
project positions were county jobs.

The city governments were the

second major source of employment.

County and city governments to-

gether provided between 58.0% and 68.0% of the PSE positions under both
titles.
The overall statewide PSE average placement rate in FY1978
decreased by about 1 percent.

Groups affected were primarily blacks,

women and the economically disadvantaged.

AFDC recipients in contrast,

were placed in PSE positions at an increased rate in FY1978 (Florida
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Department of

Co~munity

Affairs 1978).

The lower placement rates are

an indication that more emphasis needs to be placed on job development activities.
The Florida economy is based largely on its tourist and agricultural industries.

These industries are seasonal and require mini-

mal skills for most employment.

This, however, can present unique

problems for Florida•s PSE programs.

It would seem that the quantity

of possible PSE positions would not be the overriding problem, but
rather the quality of jobs.

Ideally, PSE jobs should involve some

learning potential for the participant.

Many of the jobs in these

industries require such minimal skills that they can serve merely as
a temporary income source .

The participant will be no more able to

function in the competitive labor market in terms of job skills, than
he was prior to his PSE involvement.

To combat this situation, care

must be taken to develop jobs which do have earning potential, offering hope for future self-sufficiency.
The degree of success Florida prime sponsors have experienced
with regard to adherence to the targettng criterion wi11 be revealed
in the fo ll O\-Ji ng deta i 1ed analysis.
Appendix A.

The methode 1 ogy is pres en ted in

VII.

PARTICIPANT CHARACTERISTICS -

BEFORE AND AFTER THE 1978 REAUTHORIZATION AMENDMENTS
The CETA reauthorization stipulated two objectives.

The

first objective was to target services more heavily on the disadvantaged.

The second objective was to create two separate programs

under Titles II-0 and VI.

To assess whether increased targeting was

met a comparison of the types of individuals being served before and
after the reauthorization changes was undertaken.

More specifically,

the socio-economic characteristics of the participants were examined
for the last two quarters of fiscal years 1978 and 1979 (Table 8).
These particular quarters are of interest because the changes
were effective as of April 1, 1979 for about 43.8% of the prime
sponsors in the state of Florida.

Hence, the persons joining PSE

during the second half of fiscal year 1979 should have been affected
by the new regulations.

For Title II/II-D, the gains appear signi-

ficant for AFDC recipients (84.8%), blacks (40.5%) and those with
less than a high school education (37.2%); moderate for the economically disadvantaged (29.0%); and finally slight for women (14.1%)
and younger persons (7.6%).

With reference to Title VI, similar

but just moderate trends are maintained:

for women (23.3%), blacks

(14.5%), younger persons (16.0%) and the economically disadvantaged
(12.1%) (Figure 2).
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TABLE 8
PERCENTAGE DISTRIBUTION OF PSE PARTICIPANTS
BEFORE AND AFTER 1978 REAUTHORIZATION AMENDMENTS
Title II/II-D
FY78
(3,4)
Participants
Total
Sex
Male
Female
Race
· White
Black
Other

~2

Years
22-54 Years
55+ Years
Educational
Status
<A1gh School
High School
Graduate
>High School
Income Status
Econom1ca 1 ly
Disadvantaged

AFDC

Public Assistance
OMB. POV . .70LLS
UI
EmEloyment Status
Unemployed
Underemployed
Veterans

FY79
(3,4)

FY80
(1,2)

100.0% 100.0% 100.0%

Title VI
FY78
(3,4)

FY79
(3 ,4)

FY80
(1,2)

100.0% 100.0% 100.0%

52 . 8
47.2

46.2
53 . 8

43.2
56.8

59.6
40.4

50.2
49.8

47.3
52.7

64 . 2
34.8
2. 4

42.9
48.9
8.2

43 . 3
48.4
8.2

53.9
44.2
6.8

40.9
50.7
8.4

40.5
50.6
9.0.

22.7
71.6
5. 7

24.4
69.2
6.4

2.5.4
68.7
5. 9

22.6
71.5
5.9

26.2
68.1
5.7

25.6
68.2
6.2

14.4

19.8

23.0

22.9

22.0

24.0

44.3
41.2

45.6
31.8

45 . 2
31.1

44.0
33.0

43.9
31.7

43.8
31.1

68.4
6.1
5.9
n.a.
8.5

88.2
11.3
5. 4
4.5

95 . 1
12.0
14.6
93 . 4
3.5

80.7
8. 3
5.2
n.a.
6.4

90.5
9.2
8.5
58.5
4.6

90.7
9.4
12.5
88.8
3.7

88.3
4. 6
24.6

80.1
0.9
14.3

88 . 8
0.6
12.6

93.1
2.0
22.7

93.0
2.4
14.5

94.0
0.7
13.1

61.9

Note: Polangin, Richard. Office of Research Development,
and Evaluation, Division of Employment and Training Security,
Tallahassee, Florida. Personal correspondence, 30 September 1980.
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FIGURE 2
COMPARISON OF SELECTED CHARACTERISTICS OF
PSE PARTICIPANTS FOR TITLES II/11-D AND VI

Title II/II-0
(Percentage)

Title VI
(Percentage)

Female

147.21 53. sl ·

14o.41 49. sl

Black

I 34. sl 48.91

144.21 50.71

<22 Years

1

<High School

Economically
Disadvantaged

22.1

I 24.4 I

14.4 I 19.s

I

168.41 88.21

AFDC

6. 1

Unemployment

88.31 so.1 I

Veterans

24.6t

FY78
(3,4)

1

J 1. 3

14.3

FY79
(3,4)

I

l

I 22.6

I

26.2

! ·22. 9

I

22. o I

I so. 71 90.51
~i

9. 2

I

93.11 93. oI
22.7
FY78
(3,4)

FY79

(3,4)
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It is interesti_ng to note that the participation rate of
veterans declined for both Titles: a 36.1 percent decline in Title
II/II-0 and 41.9 percent in Title VI.

The prime sponsors • explana-

tions of the difficulties encountered in recruting some of these
groups will be presented later.

These general trends continue to

hold into the first two quarters of fiscal year 1980, even more
markedly for Title II-D.

Even though the two PSE programs were

estab1ished to meet different needs, the personal characteristics of
the participants in Titles II-0 and VI after reauthorization changes
were very similar.

For the first two quarters of fiscal year 1980

(the latest data available), over 50.0 percent of the participants
were female; almost 50.0 percent were black; more than two-thirds
were between the ages of 22 and 54; less than one-fourth had less
than a high school education; and more than 90.0 percent were members of economically disadvantaged families - although Title II-D
had a slightly larger proportion than Title VI (95.1 % in comparison
to 90.7%) (Table 8) .

Even though theoretically different, most prime

sponsors do not actually distinguish between Titles II/II-0 and
VI with respect to eligible population (73.3%), participating population (86.7%), available supportive services (86.7 %), applicant's
job qualifications (73.3%) or the types of jobs available (53.5%).
It is also believed that Title II-0 does ·serve a slightly
more disadvantaged group and is more successful in meeting its
counter-structural objective.

According to state and local officials,

Title VI funding fluctuates so erratically that planning is virtually
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impossible.

Thus, whenever an applicant is judged eligible for par-

ticipation in the PSE programs, he is directed to the title in which
there are openings.
As a result of the 1978 reauthorization amendments, more
members of the groups most likely to experience serious labor market
difficulties are incorporated into the PSE program.

In Florida, new

PSE participants are now more likely to be female, black and economically disadvantaged than before.

However, the enrollment of those

less than 22 years of age and those with less than a high school
education has been only slightly expanded in the program.

These

changes in the distribution of participant characteristics since
reauthorization do not generally represent entirely new directions.
The data in Tables 9 and 10 indicate comparable trends in both programs since 1976 .

The proportion of women, blacks, and economically

disadvantaged have been

~ignificantly

increasing.

The trend for per-

sons under 22 years of age has been slightly uneven, however, the
increase appears to be sustained after the reauthorization.

The

same can be said for those individuals with less than a high school
education .

Again, the changes have been generally larger in Title

II-D than in Title VI, since the eligibility criteria in Title II
(i.e . before the reauthorization changes) were less focused on the
disadvantaged than in Title VI.

A more detailed analysis of these

trends is further presented for each of the two Titles under study.

68
In examining the characteristics of PSE Title II/II-0*
participants from fiscal year 1976 through the first two quarters
of fiscal year 1980, seven trends can be identified (Table 9).
There has been a 63.0 percent increase in the proportion of women
participants, from a low of about 35.3 percent in FY76 to the present 56.8 percent .

This seems to support the trend of women enter-

ing the labor force in increasing numbers, crowding in the secondary
labor market and needing the type of program offered under CETA-PSE.
A second trend is associated with the racial composition of
the program participants.

In FY1976, 66 . 7 percent of the partici-

pants were white and 31.9 percent were black.

As of the second

quarter of 1980, 43.3 percent were white and 48.4 percent black.
Thus, participation gains have been made for this targeted group.
A third trend set throughout this period is that associated
with age.

Between FYl976 and FY1978, at least 73.0 percent of the

participants were members of the 22-54 age grouping.

In FY1979,

this rate declined to 60o8 percent, but has climbed back up to 68.7
percent as of the second quarter of FY1980 .
Fourth~

the CETA-PSE Title II/II-0 program has not succeeded

in increasing the participation rate of people with educational deficiencies.

Throughout the period under study, the participation rate

of high school graduates remained between 44.3 percent and 46.0
*Transitional Employment Opportunities for the Economically
Disadvantaged (Title II/II-D) is a program designed to aid specified
population groups and/or geographic areas that face structural employment difficulties.

69
percent; the rate of those with post-high school training fluctuated
between 31.1 percent and 39.7 percent.

Thus, from FY1976 to FY1980

between 76.3 and 84.0 percent of the PSE participants had at least
a high school education.

This is alarming when the program is ex-

pected to attract the economically disadvantaged who according to
employment service data are characteristically lacking education.
In fact, as previously mentioned, 60 percent of the disadvantaged
had not graduated from high school and less than 10 percent had any
post-high school training (page 58).
The employment status, a fifth trend, relates to the proportion of participants who were unemployed upon entrance into PSE.
In fiscal year 1976, the unemployment rate of participants was 74.9
percent.

By the second quarter of FY1980, the percentage had risen

to 88.8.
Sixth, there have been significant gains in the participation of the economically disadvantaged.

In FY1976, the participa-

tion rate was only 40.5 percent while by mid-FY1980 it jumped to
95.1 percent of the CETA-PSE participants.
A seventh and final trend relates to the proportion of
welfare recipients participating in CETA-PSE.

This is a targeted

group, but one that has proven difficult to attract to the program.
Major gains have however been made from a low of about 2.3 percent
for AFDC recipients and 5.5 percent for recipients of other public
assistance, to the present high levels of 12.0 and 17.4 percent,
respectively.
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TABLE 9

TRENDS IN SOCIO-ECONOMIC CHARACTERISTICS OF PSE PARTICIPANTS
FOR TITLE 11/II-0, FY1976-1980

FY76

FY77

FY78

FY79

FY80
( 1 '2)

Enrollments
Total (100.0%)
Sex
"1Vfal e
Female
Race
White
Black
Other
Age
<22 Years
22-54 Years
55+ Years
Educational Status
<High School
High School Graduate
Post High School
Income Status
Economically
Disadvantaged

AFDC

Public Assistance, SSI
OMB . POV. or .70LLS
UI
Employment Status
Unemployed
Underemployed
Veterans

17,982 20,691 10,573

21,174

13,394

64.7
35.3

63 . 3
36.7

55.8
44.2

49.2
50.8

43.2
56.8

66.7
31.9
. 7. 2

66.8
31.5
6.3

64.4
34.2
7.0

48.1
44.4
7.5

43.3
48.4
8.2

20.8
73.5
4.8

20.2
73.8
6.0

21.4
73.0
5.6

24.0
60.8
5.7

25.4
68.7
5.9

n.a.
44.4
35.8

18.5
45.6
35.9

16.0
44.5
39.7

18.1
46.0
33.7

23.0
45.2
31.1

40.6
2.,3
5.5
n.a.
8.0

43.7
2. 7
4.9
n.a.
8.2

65.9
5.1
5.6
n.a.
7.3

75.0
9.3
5.1
77.8
5.0

95.1
12.0
14.6
93.4
3.5

74.9
4.8
28.3

82.1
5.2
25.1

87.0
4.9
21.5

80.2
1.6
15.6

88.8
0.6
18.1

Note: Polangin, Richard. Office of Research Development
and Evaluation, Division of Employment and Training Security, Tallahassee, Florida. Personal Correspondence, 30 September 1980.
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Prior to

FY1979~

data pertaining to low income leve1s (.70LLS)

were not compiled for CETA-PSE participants.

A significant increase

has however been seen in the participation of individuals with incomes
at or below 70 percent of the lower living standard.

The rate was

77.8 percent in FY1979, rising to 93.4 percent by the first half of
FY1980.

Thus, although there have been gains in serving the groups
targeted in the CETA-PSE legislation, the intreases have not been
significant enough to aid the severely disadvantaged in accordance
with the legislative intent.
Title VI was designed to be a countercyclical tool and thus,
necessitated rapid implementation to be successful.

The eligibility

requirements and targeting criterion have tended to get tighter
throughout the FY1976 to FY1980 period.

Due to these changes, eight

identified trends have developed in the characteristics of participants (Table 10).
First, there has been a significant increase in female participation rates.

Females comprised almost 52.7 percent of the PSE

Title VI participants as of the second quarter of FY1980 as compared
to the 33.4 percent in FY1979.
A second trend has occurred with respect to race where there
has been a significant change in the participation rate of whites
and blacks.

Whites accounted for 69.1 percent of the FY1976 parti-

cipants and blacks for 29.1 percent of Title VI participants, whereas by the second quarter of FY1980 these figures were 40.5 percent
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and 50.6 percent, respectively.
Thirdly, the .age trend of persons 22-54 years old has been
steady throughout the period.

Their participation has only fluc-

tuated between 68.2 and 72.6 percent.
Throughout the period examined, at least 74.9 percent of
the Title VI participants have had at least a high school education.
This appears to run contrary to the 1egislative intent as previously
discussed.
Employment

status~

the fifth trend, has shown some change.

In FY1976, approximately 84.8 percent of the participants were unemployed, while in FY1980 that had risen to 94.0 percent.

There has

been a fall in the percentage of underemployed, from 9.6 percent in
FY1976 to 0. 7 percent in FY1980.

Similarly there has been a decline

in PSE Title VI participants receiving unemployment compensation
from 10.2 percent (FY1976) to 3. 7 percent (FY1980).
Sixth, a significant rise in the proportion of economically
disadvantaged participants has been evidenced.

In FY1976, only 36.9

percent were economically disadvantaged, while by FY1980 over 90.0
percent fell within this category.
Additionally, a seventh trend deals with the major increases
in the participation of welfare recipients.

In FY1976, AFDC and

other public assistance recipients accounted for 2.2 and 5.3 percent
of Title VI part1cipants, respectively.

By FY1980, these rates had

increased to 9.4 and 16.8 percent, respectively.

Title VI programs

were evidently becoming increasingly attractive to welfare recipients.
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An eighth trend concerns the participants with incomes at
or below 70.0 percent of the lower living standard.

Prtor to

FY1~79,

no data was available but since then, there has been an increase in
such low-income participants.

At that time, the rate was

56~5

per-

cent while by the second quarter of FY1980 it had risen to 88.8
percent.
Moreover, i t is

again~

evident from these trends that the

PSE programs in the state of. Florida are not presently distinct on
a practical level, but are in fact serving essentially the same
clientele.

Figures 3 and 4 graphically depict such comparative

trends in the personal and family characteristics of the PSE (Titles
II/II-0; VI) participants over fiscal years 1976-1980.
A final comparison is undertaken between Florida and the
nation 1 s PSE participants for FY1979, (Congressional Budget Office
1980).

In relation to Title II-0, the distribution of the socio-

economic characteristics is very close except for two notable differences, where Florida is ahead of the nation in the black participation (44.4% v. 29.0%) and is below the nation regarding the proportion of individuals with less than twelve years of education (18.1%
v. 28.0%).

The same observations hold true for Title VI (47.4% v.

30.3%; 21.6% v. 28.6%, respectively).
After the evaluation of 11 Who" the participants are, it
fallows to question if they are the

11

right 11 ones.

In the next

section, participants are compared to the eligible population and
the applicants to the PSE programs.
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TABLE 10
TRENDS IN SOCIO-ECONOMIC CHARACTERISTICS OF PSE PARTICIPANTS

TITLE VI

FY76

FY77

FY78

FY79

24,384

28,819

49,737

37,167

13,823

66.6
33.4

64.2
35.8

61.8
38.2

52.6
47.4

47.3
52.7

69.1
29.2
6.3

60.4
37.8
6.5

55.0
43.1
6.2

44.7
47.6
7.8

40.5
50.6
9.0

24.9
69 . 9
5.2

21.4
72.6
6.0

23.2
71.3
5.6

24.8
69.5
5.7

25.6
68.2
6.2

n.a.
44.4
30.8

24.6
42.8
33.2

23.6
44.0
32.3

21.6
44.1
32.2

24.0
43.8
31.1

36.9
2.2
5.3
n.a.
10.2

65.7
6.3
5.6
n.a.
9.5

79.9
7.7
5.2
n.a.
6.3

88.1
8.2
7.1
56.5
5.0

90.7
9.4
12.5
88.8
3.7

EmElotment Status
Unemployed
Underemployed

84.8
9.6

85.3
3.0

92.3
2.1

92.9
2.2

94.0
0.7

Veterans

26.7

25.0

22.9

16.1

19.0

Enro 11 ments
Total (100.0%)
Sex

~e

Female
Race
-mlfte
Black
Other
Age
<22 Years
22-54 Years
55+ Years
Educational Status
<High School
High School Graduate
Post High School
Income Status
Economically
Disadvantaged
AFDC
Public Assistance
OMB. POV. or .lOLLS

UI

FY80 )
(1, 2

Note: Polangin, Richard. Office of Research Development and
Evaluation, Division of Employment and Training Security, Tallahassee,
Florida. Personal Correspondence, 30 September 1980.
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FIGURE 3
COMPARATIVE TRENDS IN PSE PARTICIPANTS

FAMILY CHARACTERISTICS
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FIGURE 4
COMPARATIVE TRENDS IN PSE PARTICIPANTS' PERSONAL CHARACTERISTICS
TITLES II/II-0 AND VI
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VIII.

PSE PARTICIPANTS:

A COMPARISON WITH ELIGIBLES AND APPLICANTS

The participant trends determined the changes in the characteristics of the CETA-PSE clientele over the designated period.

A

closer examination of specific periods was undertaken to identify
the actual implementation of the 1978 reauthorization amendments and
to trace its effects on those actually served.

However, a more

thorough evaluation of the targeting issue necessitates same kind of
a control group analysis.

Such an analysis specifically refers to

a comparison of the participants wtth two groups:

the eligible popu-

lation and the PSE applicants who did not enroll.

Information on the

two latter groups is crucial for planning purposes by the prime sponsors.

Yet such data are not available for the state of Florida.

The size and composition of the eligible population are estimated
independently by the prime sponsors and cannot be aggregated at the
state level.

Although there are no formalized reliable scientific

techniques to estimate the eligible population at the state and local
level~

it is not viewed as a critical problem in adequately serving

the program clientele.
Florida prime sponsors estimate the eligible populations
from different sources.

The most commonly used sources are the

State Employment Service, used by 100.0 percent of the prime sponsors,
public census figures (80.0% before reauthorization; 73.3% after),
77
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unemployment insurance claims data (.73.3% before; 60.0% after) and
welfare department data (.73.3% before and 86.6% after).

It is inter-

esting to note that the use of data pertaining to targeted groups,
which had not been successfully recruited prior to 1978, increased
while that of groups like the unemployed who had been participating
in large numbers, dropped in usage (Table 11).

TABLE 11
PERCENTAGE DISTRIBUTION OF SOURCES USED BY
FLORIDA PRIME SPONSORS TO ESTIMATE ELIGIBLE POPULATIONS

Sources
a) State Employment Service
b)

UI data

c) welfare department data
d) veteran group data
e)

f)
g)
h)
i )

Current Population Survey data
Survey of Income and
Education data
public census figures
1oca 1. income and wage data
other

Before
1978

After
1978

100.0
75.0
68.8

100.0
62.5
81.3

50.0

50.0
62.5

62.5
31.3
75.0
50.0

0.0

37 . 5
68.8
56 . 3
12.5

The applicants data could only be extracted from the prime
sponsors

records.

Semi no 1 e County was se 1 ected {for proximity reasons)
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to test the participants/applicants relationship.

The socio-economic

characteristics of all PSE applicants for Titles II-0 and VI were
retrieved and compared to those of the participants as summarized in
Table 12.

In fiscal year 1980, there were 790 applicants to CETA

who were eligible for PSE.

Column (1) refers to those applicants

classified as eligible for participation in both titles (72.8%),
and were compared to Title II-0 participants (Column 2) .

The appli-

cants screened as eligible for Title II-0 represented a very small
group (2.4%) and were discarded for statistical insignificance.
Again, the distinction between Titles II-0 and VI is blurred in
practice.

The following participant/applicant observations were

reported for Seminole County.

First, there were proportionally

more white participants (45 . 5%) than applicants (37.0%).

Second,

those holding less than a high school education were substantially
lower among participants (20.3%) compared to applicants (40.9%).
Third , more t han three-fourths of the PSE participants and only
two-thirds of the applicants were classified as economically disadvantaged,

Yet, the enrolled AFDC recipients were only 50.0 percent

of their proportion in the applicant group .
Column (3) refers to the applicants qualifying for Title
VI only.
(4).

These were compared to the Title VI participants in column

On one hand, participation in Title VI reflects significantly

more economically disadvantaged (79.3%), AFDC recipients (11.5%) and
. below poverty line cases (88.5%) than the applicant counterparts
with only 26.3%, 3.5% and 34.9%,respectively.

Also, a greater
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percentage of blacks (47.2%) enrolled than the percentage which
applied (39.9%) .

On the other hand, the participant population

shows lower proportions of younger people (23.3%) and of individuals
with less than a high school education (25 . 9%) than their proportions
among applicants with 42.4% and 31.3%, respectively.
In light of this comparison, it appears that after the
reauthorization, a larger percentage of the PSE participants are
women, blacks and members of the economically

disadvan~aged

families.

Yet, there is still some selecting of the better qualified applicants to participate in the program because the pool of applicants
is much larger than the number who can actually enroll.

However,

such a conclusion could not be generalized because of the data
limitation .
For a complete assessment of the targeting issue, it is
necessary to examine ''how

1
'

participants join the PSE programs, i.e . ,

the procedure adopted by prime sponsors in relation to recruitment,
screening, verification and referral, which is to be presented in
the next section.
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TABLE 12

PERCENTAGE DISTRIBUTION OF PSE CHARACTERISTICS FOR

APPLICANTS AND PARTICIPANTS IN SEMINOLE COUNTY (FY1980)

( 1)

Characteristics

PSE (II-D/VI)
Applicants

(2)

(3)

(4)

Title II-D Title VI
Title VI
Participants Applicants Participants

(571)

(202)

(198)

(305)

27.0
73 . 6

25.2
74.8

37.9
62.6

37.4
62.6

Race
White
Black
Other

37.0
58. 5
5. 4

45 . 5
51.5
3. 0

52 . 0
39.9
7.1

48.2
47.2

Age
<22 Years
22-54 Years
55+ Years

33 . 1
63.6
3. 0

32 . 7
58.4
8 9

42 . 4
56.1
4. 0

23.3
62.9
13.8

Educationa l
Status
<High School
High School
Graduate
>High School

41.0

20.3

31 . 3

25 . 9

40.6
15 . 4

56.9
21.8

45 . 0

22.2

39.3
33.4

66.7
30.7

77 . 7
14.9

26 . 3
3.5

79.3
11 . 5

2. 8

18.3

1.5

20 . 7

97 . 7
2.6

94.1
8. 9

34.9

88.5
5.2

TOTAL

Sex
Male
Female

Income Status
Economically
Disadvantaged
AFDC

Public
Assistance
0~18. POV . or
.lOLLS

UI

4.6

4.6
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TABLE 12--Continued

( 1)

Characteristics

PSE

(II-0/VI)

Applicants
Employment
Status
Unemployment
Underemployed
Veterans

(2)

(3)

(4)

Title II-D Title VI
Title VI
Participants Applicants Participants

99.3
.9

99.5
.5

99.0

99.3

5. 4

8. 9

10 . 1

18.1

-

-

IX.

THE EFFECTS OF THE 1978 REAUTHORIZATION
ON TARGETING IMPLEMENTATION

The targeting criterion is implemented through the recruitment,screening, verification and referral activities undertaken by
the various agencies involved in this process. *

An assessment of

these primary functions in relation to CETA Titles II/II-D and VI
i s necessary for a more comprehensive analysis of the targeting issue.
The question of

11

Who is being served" cannot be completely answered

without knowledge of how they are selected!

An awareness of the

serious problems that can be detected in implementation helps to
more fully comprehend the outcome of this process.
In the opinions of program operators and administrators at
the nationa l , state and local levels , PSE programs faced several
problems before the 1978 reauthorization amendments.

Some of the

difficulties were essentially caused by the vagueness of the original
legislation which resulted in mismanagement .

At the national level

eligibility validation of Title VI participants after enactment

* Recruitment is the process whereby specific effort is made
to involve designated targeted groups in CETA-PSE. Screening and
verification are the processes followed to determine eligibility
and interest in the program. Finally, referral involves sending
an applicant to a specific job in anticipation of employment in PSE.
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of the Emergency Jobs Program Extension Act, revealed many ineligible enrollees.

The absence of a limitation on duration of enroll-

ment was incentive for fiscal substitution.

Prior to the 1978 amend-

ments, there was no ceiling in the law on PSE salaries.

Because of

this, there were reported instances in the state of lawyers, assistant city managers and other pr9fessionals being employed with CETAPSE funds.

The original legislation was too weak, leaving opportun-

ities to neglect the interests of the disadvantaged - the groups PSE
programs were intended to serve - and allowing the "creaming" of the
most qualified applicants.
The most commonly utilized channels to reach and recruit
potential PSE participants were media announcements and personal contact with specif1c groups, such as veterans and welfare organizations
(Table 13) .

These channels were used by the same proportion of

prime sponso r s before and after reauthorization (Title II/II-0 75. 0%; Ti t l e VI - 68 . 8%) .

Prior to 1978, 25.0 percent of the prime

sponsors used other channels such as the purchase of a van to recruit
applicants lacking transportation or utilization of Planning and
Pri vate Industry Council members with contacts in the target popul ation.

After reauthorization, there was an increase (Title II-D

37.5%; Title VI - 31.3%) in the use of these channels indicating

greater emphasis on recruitment.

In fact, 75.0 percent of Titles

II/II-0 and VI programs surveyed indicated that more active recruiting had allowed them to more adequately reach targeted groups .
The majority of prime sponsors had little difficulty recruit-
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ing targeted groups.

Those prime sponsors which had difficulty

recruiting welfare recipients to both Titles (25.0%) attributed
their problem to the increased disincentive welfare recipients have
for participation in PSE, due to the loss in welfare benefits and
lower paying PSE jobs associated with the reauthorization wage
restriction.

Fifty percent of prime sponsors also had trouble re-

cruiting veterans to both programs and attributed it also to the
low wages common to PSE, as well as the lack of cooperation from
veteran's organizations.
TABLE 13

PERCENTAGE DISTRIBUTION OF PRIME SPONSOR USE OF
RECRUITMENT CHANNELS - BEFORE AND AFTER 1978

Sources

Title II
Before

Title II-0
After

Title VI
Before

Title VI

a) media announcements

75.0

75 . 0

68.8

68 . 8

18 . 8

18 . 8

18.8

18.8

75.0

75.0

68.8

68.8

25.0

12.5
37.5

25 . 0
25 . 0

18.8
31 . 3

mailing notices to
potentia 1 eligibles
c) personal contact
with veterans'
groups , welfare
groups, etc.
d) no active recruiting was necessary
given the large
number of applicants present
e) other

After

b)

25 . 0
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Prime sponsors were asked to identify which targeted groups
had been sucessfully recruited and enrolled, both before and after
reauthorization.

A significant proportion of prime sponsors (90.0%

for both Titles) indicated success after reauthorization, which
represents a substantial increase over only 50.0 percent for Title
II and 60.0 percent for Title VI prior to reauthorization.

Those

prime sponsors (37.5%) that specified changes in enrollment of targeted groups, reported substantial gains for welfare recipients and
minorities in both Titles.

For example, the participation of wel-

fare recipients increased from a low of 2.6 percent for Title II/II-0

(0.7% for Title VI) to a high of 75.0 percent for both Titles after
reauthorization .

For minority participation, the rates were as low

as 16 . 2 percent for Title II (33.0% for Title VI), to a high of 90.0
percent for both Titles.

Such recruiting efforts by prime sponsors

support our previous findings of a heavier participation by the
economically disadvantaged.
In virtually all of the operating programs, verification of
eligibility procedures changed with reauthorization.

Some of the

reported changes include:
1) assumption of certification responsibility by prime
sponsors;
2) required verification of income, employment. residency,
and citizenship documents;
3) quarterly sample verification;
4) verification as an integral part of the intake process.
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For both

Titles~

one-half of the prime sponsors surveyed verify

prior to

referral~

while 43.8 percent verify after.

In 93.3 percent

of the programs, there is no distinction made between Titles for
verification purposes.

It is believed that as a result of the 1978

changes prime sponsors were,in essence, put on notice to more
thoroughly verify applicants or they would be liable for their mistakes.
The most common reasons for an individual being dropped from
consideration for participation were excessive income (Title II-D 68.8%; Title VI - 62.5%) and insufficient duration of unemployment
(Title II-0- 62.5%; Title VI - 68.8%) (Table 14).
When contemplating referral of an applicant to a job, 93.8
percent of the

prime sponsors indicated that the primary basis was

to satisfy the applicants 1 needs, while in 31.3 percent of the cases
fil l ing t he position v.Jas the main concern .

This does not negate the

high rates of creaming which can take place since there are often
many more eligibles in proportion to PSE slots .

The actual hiring

of an applicant can still be done on the basis of job qualifications.
Prime sponsors were surveyed as to the primary basis for
referral of eligibles to specific job openings.

For Title II/II-0,

the results indicated that 68.8 percent of the prime sponsors felt
that the most severely

disadvan~aged

applicant should be referred,

31 . 3 percent believed it should be the most highly qualified and the
same percentage indicated referral of the first qualified applicant.
The results for Title VI are essentially the same with corresponding
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rates of 62.5 percent, and 37.5 percent (Table 15).

Thus, for both

Titles, job qualifications are of comparable importance with the
degree an applicant is disadvantaged.
11

Creaming'• does exist

This is an indication that

contrary to legislative intent.

The involvement of the 1oca1 Florida State Employment Service
office in the processes of recruitment, screening/verification and
referral, was indicated by five prime sponsors .

However, only one

emp l oyment service office responded positively to the questionnaire.
The others indicated no i nvolvement in the process.

TABLE 14
PERCENTAGE DISTRIBUTION OF PRIME SPONSORS REASONS FOR
DROPPING APPLICANTS FROM CONSIDERATION FOR PARTICIPATION IN PSE

a) excessive income

Title II/II-0

Title VI

68.8

62 . 5

62.5
18.8
18 . 8
12.5

68.8

b) insufficient duration of

unemployment
c) disinterest
d) residency
e) other

Note:
answers .

25.0
6.3
12 ~ 5

Percentages do not sum to 100.0% due to multiple
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TABLE 15
PERCENTAGE DISTRIBUTION OF BASIS FOR
REFERRAL OF ELIGIBLES TO SPECIFIC JOB OPENING

a) most highly qualified
b) most severely disadvantaged applicant
c) first qualified applicant
d) other

Note:

Tit1e II/II-0

Title VI

31.3

37.5

68.8 .

62.5
37.5
18.8

31.3
18.8

Percentages do not sum 100.0% due to multiple

answers.
It is interesting to note that the lowered wage levels
since reauthorization have had a negative impact in most instances.
In Title II-0, a negative effect was indicated by 75.0 percent of
prime sponsors with regard to the applicants attraction to PSE jobs,
quality of applicants (81.3%) and usefulness of jobs (62.5%).

Sim-

ilar results were indicated for Title VI where the rates were 81.3
percent, 75.0 percent and 62.5 percent, respectively.

"Other"

negative effects in both programs indicated by 18.8 percent of the
respondents included expectations of user agencies, upward mobility
available, transition rates and contractor interest (Table 16).
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TABLE 16
PERCENTAGE DISTRIBUTION OF AREAS NEGATIVELY

IMPACTED BY LOWERED \VAGE LEVELS

Title II-0

Title VI

a) applicant attraction to
PSE jobs

75.0

81.3

b) quality of applicants

81 . 3

75.0

c) useful ness of jobs

62.5

62.5

d) other

18.8

18.8

Note :

Percentages do not sum to 100.0% due to multiple

answers .
Three-fourths of the respondents indicated that in both
Titles there had been changes in the types of PSE positions available due to the tightened eligibility requirements.

Specifically,

a more disadvantaged group is now eligible because of lowered wages,
as well as tightened eligibility requirements .

There is great

difficulty creating PSE slots which offer any training potential
at a1l.

Many good PSE jobs have had to be done away with.

In fact,

in one instance it was reported that prior to reauthorization 20 .0
percent of the PSE jobs were professional positions, whereas now
80.0 percent are entry level and 20.0 percent are semi-technical.
Final1y, in most instances, there has been a decline in the
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attraction for PSE applicants by the
reauthorization~

hiri~g

agencies since the 1978

For both Titles, 60.0 percent indicated a decrease

in attraction by state, county and city governments.

Private non-

profit agencies are 53.3 percent favorable toward Title II-0 applicants, while more favorable (60.0%) toward those in Title VI.

This

loss in attraction felt by governmental hiring agencies is of significance with respect to the long-term ramifications of PSE as a
viable policy tool.
It appears that in judging the degree to which the intentions
of the legislation can be carried out with presently available
resources, and the extent to which they are in fact adhered to, there
is general agreement that with present funding it is impossible to
literally fulfill the intentions of the legislation

There are many

more individuals eligible for PSE than can participate due to funding inadequacies.

In the past few years, funding for Title VI has

been decreasing as unemployment increases, making attainment of
countercyclical objectives improbable.
There

we~e

some changes recommended to assure that the inten-

tions of the Act are more adequately adhered to.

First, the average

annual wage should be raised to assure that PSE wages are 15-20
percent above minimum wage.

This would allow job creation in posi-

tions which involve more training and therefore, advancement opportunities.

Secondly, although the incorporation of training in PSE

positions is useful, the training component needs to be more adequately developed to assure a higher level of learning potential.

CONCLUSIONS AND RECOMMENDATIONS
This research effort was undertaken in an attempt to analyze the effects of the 1978 CETA reauthorization amendments, with

particular emphasis on the targeting criterion through which the
PSE programs were designed to serve multiple objectives.
Prior to 1978, it had become apparent that CETA-PSE programs
were not adequately serving the severely disadvantaged, as intended
by the legislation.

Because there have always been more eligibles

than participants, the most severely disadvantaged individuals have
not benefited to the fullest extent possible.

Although eligibility

requirements were tightened in 1978, there were still more eligibles
than could participate in PSE, with creaming of the best qualified
resulting.

This is a difficult issue to deal with in a decentralized

manpower program where local needs often take precedence over
national goals .

More specifically, the efficient provision of public

services is often the first concern of program operators while the
legislation mandates services to the disadvantaged as the top priority.

Creaming of least disadvantaged or most qualified is especially

evident in the consistently high participation rates
with a high school education or better (FY76-80:
least 76.3%; Title VI at least 74.9%).

~

individuals

Title II/II-D at

It does appear that these

programs have been serving those who could secure work on their own.
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To further direct. service to the more severely disadvantaged,
the 1978 amendments also included wage restrictions to work in conjunction with the tighter eligibility requirements.

In general,

it can be maintained that the combination of these efforts has re-

sulted in heavier service to a more disadvantaged group.

Specifi-

cally, between FY78 (3,4) and FY79 (3,4) participation rates increased for blacks (Title II/II-0 - 40.5%; Title VI - 14.5%) women
(Title II/II-0- 14.0%; Title VI - 23.3%), the economically disadvantaged (Title II/II-0 - 29.0%; Title VI - 12.1%) and AFDC

recip-

ients (Title II/II-0 - 84.8%; Title VI - 10.8%).
Unfortunately, these gains in service to targeted groups
have come at a cost.

The wage restrictions have made it virtually

impossible to employ PSE participants in many positions which might
hold advancement possibilities.

Many positions, especially the

Title VI "projects .. , are dead-end jobs offering no learning potential
which would enhance an individual's future employability.

Hence, a

targeted group such as the welfare recipients have had a strong disincentive to participate in PSE.

Participati on results in a reduc-

tion of income transfer payments.

When this loss cannot be offset

by the enhancement of one's employability, the risk becomes one few
want to incur.
The wage restrictions have also made PSE very unattractive
to veterans, who are also targeted for service.

Most veterans feel

their experience should draw a higher monetary payoff than CETA-PSE
offers.

One must wonder whether PSE is the optimal means to pay

94

back the nation's debt to its veterans?
The traini.ng criterion of many CETA-PSE
been adequately

developed~

p~ograms

has not

In any counter-structural program like

Title II/II-0, adequate training is vital.

Without it, the program

becomes not much more than a temporary source of income, offering
no long-term benefits.

The lack of training evident in many PSE

programs is probably another result of the local needs taking priority over national goals.

Adequate training of targeted groups ne-

nessitates a great deal of innovative planning.

However, program oper-

ators dislike investing time and effort into training these individuals, who are often only temporary workers.
It appears that Title VI has been less successful in attaining its goals than Title II/II-D.

This program has been used to

solve so many divergent problems, that its effectiveness has been
diluted.

One authority complained that it is difficult for a coun-

tercyclical program to succeed in its objectives, when funding decreases with increases in unemployment.

Thus, the real goals of

the Title VI program need to be re-evaluated and then properly adhered to.
The two PSE programs, Titles II-0 and VI, were theoretically
designed to be distinct.
tion is made.

Yet, on a practical basis, no such distinc-

Even though these programs were developed to serve

two different objectives, counter-structural and counter-cyclical,
they served basically the same clientele.

Furthermore, most prime

sponsors surveyed throughout the state indicated no distinction is
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made between the two Titles with respect to the eligible or participating populations, available supportive services, applicant•s job
qualifications or the types of jobs available.

Because of this ex-

treme similarity between the two theoretically distinct programs, neither is able to be optimally effective in achieving its mandated goals.
Manpower programs would be greatly enhanced through the development of a more reliable data system.

For example, the possible iden-

t i fication of the eligible population would definitely aid in planning
as well as evaluating program performance .
The attempt to use PSE simultaneously as both a countercyclical and counterstructural tool has not been successful.

Throughout

t he legislative history there have been repeated attempts to utilize
PSE as a counterstructura1 tool, yet the program impact has consistently been of a countercyclical nature.

With the new wage restric-

t ions and tighter eligibility requirements, the program has been serving a more disadvantaged clientele .

Yet, program operators have been

negatively inclined to accomodate the most severely disadvantaged.
There has been no effective support to basic training and consequent
transition to unsubsidized employment--so vita1 to the success of a
structural program.

Hence, the value of PSE as a counter-structural

tool is highly questionable .

Moreover) the operation of the program

on a countercyclical basis needs closer evaluation, particularly in
relation to funding and service delivery.

Also, the recurring issue

of national goals versus local needs has to be resolved through the
provision of a more viable mechanism.

APPENDIX A

METHODOLOGY
This section describes the data-gathering sources and instruments used to analyze the targeting issue under CETA-PSE (Title II/II-0
and VI) in the state of Florida between fiscal years 1976 and 1980.
Information for this study was obtained from several sources:
1) CETA statistics available at the state level;
2) a survey of Florida prime sponsors;
3) records of a selected prime sponsor (Seminole County);
4) personal interviews of three selected national, state
and local officials.
Functionally, the activities are outlined as follows:
1) Under CETA, PSE programs involve two Titles, II/II-0 and
VI.

Title II/II-0 is entitled Transitional Employment

Opportunities for the Economically Disadvantaged and
Title VI is the Countercyclical Public Service Employment Program.
2) The socio-economic characteristics of the participants is
the focal point of the study.

Personal characteristics

(such as age, race, sex, educational and employment status) and household characteristics (such as income status,
AFDC, other public assistance and the economically disadvantaged) are analyzed .
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Such data was available at the

98

state level and was supplied by the Office of Research,
Development and Evaluation, a division of the Employment
and Training Administration under the Florida State Department of Labor and Employment Security.
3) The statistical analysis presented in this study focuses
on the 1978 CETA reauthorization amendments, put into
effect in April of 1979.

Hence, the third and fourth

quarters of 1979 were of special interest as they reflect
the effects of the implemented changes.

These two last

quarters of 1979 were compared to the same quarters of
1978 and the first two quarters of 1980 (latest data

available).

The development of trends between FY1976-80

was a1so presented in terms of selected characteristics:
females, blacks, those less than 22 years of age, recipients of AFDC, the economically disadvantaged, the unemployed and those with less than a high school education.
4) A structured questionnaire (Appendix B) was prepared and
mailed to a11 prime sponsors in the State (twenty-two, including the Balance of State).

The seventeen item ques-

tionnaire was designed to provide insight into actual
"targeting" practice, i.e., how participants actually
joined PSE programs.

Prime sponsors were asked to report

on the adopted procedure pertaining to recruitment,
screening/verification and referral, as an indication of
how targeted groups were reached, their eligibility deter-
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mined, and how they were directed to specific jobs, in
anticipation of emp1oyment.

The format of the question-

naire was based on these activities and it emphasized the
distinction between Titles II/II-0 and VI by a before and
after 1978 comparison.
Initially, all prime sponsors were contacted to determine
the individual procedure used and possible involvement of
the local employment service.

Five employment service

offices were designated as active with regard to recruitment, screening/verification, and/or referral processes.
A pre-test of the questionnaire was done on selected prime
sponsors.

In total, twenty-seven questionnaires were

mailed out, with three follow-up calls made when necessary
over the following month in an effort to retrieve the questionnaires for analysis.

Only sixteen completed question-

naires were returned; one prime sponsor refused to participate and four out of the five Florida State Employment
Service offices maintained that they were not involved.
The results reported in this survey are based on a response
rate of 69.6 percent.
5) Data on the size and composition of the eligible population
was very difficult to obtain.

Various sources were con-

tacted in this effort, including the following:

the

Florida Department of Labor and Employment Security Bureaus
of Research and Development, Research and Analysis, and
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Research and Statistics; the Florida Stamp Administration;
and the Congressional Budget Office.
6) Data on PSE applicants was also not available on a statewide basis.

Seminole County was selected to make a com-

parison betw-een participants and applicants.

All PSE

applicant files for fiscal year 1980 were examined and
the socio-economic characteristics of Titles II-0 and VI
were tabulated.
7) Personal interviews were conducted with CETA-PSE officials
at the national, state and local levels .
Data Limitation
I n the process of this research effort, several limitations
in avai l ab l e data were encountered.

First, when trying to estimate

the CETA e l igibles and applicants at the state-wide level, significant prob l ems developed.

There is no accurate scientific technique

to estimate CETA eligibles at the state-wide level.

State unemploy-

ment figures, for example, provide very crude estimates for this
purpose as not all unemployed are CETA eligible.

Problems arise

when using unemployment insurance claims• data as they are based on
transactions, not numbers of claimants.

Secondly, CETA applicants

are not aggregated on the state-wide basis, but need to be compiled
through individual prime sponsors.

Furthermore, a third limitation

was that at the individual program level, all CETA applicants were
filed together and it was thus necessary to isolate the applicants
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for Titles II-0 and VI, from those eligible for other CETA programs.
Finally, a fourth limitation was the classification of eligible
applicants.

The majority of applicants were considered eligible

for both programs.

Therefore, the comparison between Title II-0

participants and Title II-D applicants also includes participants

eligible for both programs.

APPENDIX 8

.n

NA~1E

COUNT~Y/~A~G~E~N~CY~----------------

ANALYSIS OF THE PSE TARr,ETING OBJECTIVES
Questionnaire

I.

RECRUITMENT:

1.

specific effort made to involve designated targeted groups
in CETA-PSE

When were the 1978 reauthorization amendments actually put into effect?
Title liD
a)
b)
c)
d)

e)

L>

~.

Title VI

first quarter FY1979
second quarter FY1979
third quarter FY1979
later in FY1979, though
changes were actually
observed in anticipation
since beginning FY1979
other {specify)

4hat sources {and additional sources) have you used to estimate the po~ential eligible population from the different targeted groups as S!1ecified in the Act before (and after) the 1978 reauthorization ar.-~endments?

a)
b)
c)
d)
e)

f)
g)
h)
i)

Sources
State Employment Service
U I data
Helfare department data
veteran group data
Current Population Survey data
Survey of Income & Education data
public census figures
local income & wage data
other (specify)
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Before

After

Targeted Group
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3.

Which of the following channels did your agency use to reach potential PSE
participants before and after the 1978 reauthorization amendments?
Title II
Before
a)
b)

c)
d)

e)

4.

Title VI
Before
After

media announcements
mailing notices to
potential eligibles
personal contact with
veterans groups, welfare
groups, etc.
no active recruiting was
necessary given the large
number of applicants present
other (specify)

Has active recruiting allowed you to reach groups targeted under Titles II/IID
and VI to assure that they are participating in accordance with their proportion in the eligible population?
Title IID
Title VI
a) Yes
b)

5.

Title liD
After

No (ex p 1ai n )

Have you placed more emphasis on the active recruiting of targeted groups
since the inception of the 1978 reauthorization amendments?
Title liD
a)

Yes (specify)

b)

No

Title VI
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6.

What groups of potentially eligible individuals targeted for service have
you successfully recruited and enrolled, both before and after the 1978
reauthorization amendments? (speci.fy a fair percentage)
Title II
Before
a)
b)
c)
d)

e)

7.

Title IID
After

welfare recipients
veterans
unemployed
minorities
other significant segment
(specify)

Title VI
Before
After

What problems, if any, have been incurred in recruiting eligible applicants
from the following groups, before and after the 1978 reauthorization amendments?
Title II
Before
a)

welfare recipients
1. no prob 1em
2~
problem (specify)

b)

veterans
1. no prob 1em
2. problem (specify)

c)

unernp 1oyed
1. no problem
2. prob.lem (specify)

Title liD
After

Title VI
Before
After
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7.

(continued)
Title II
Before
d)

minorities
1. no prob 1em
2. problem (specify)

e)

Other significant segment
(specify) _ _ _ _ _ __
1.

2.

II.

processes followed to detennine eligibility and interest
in the PSE program.

Have the verification of eligibility procedures been altered since the inception of the 1978 CETA reauthorization?
Title IID

9.

Title VI
Before
After

no problem
problem (specify)

SCREENH!G/VERIFICATION;

8.

Title IID
After

a)

Yes (specify how)

b)

No

Title VI

Is verification concluded prior to the referral of an applicant?
Title IID
b)

Yes
No (specify when)

c)

Other (specify)

a)

Title VI
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10.

11.

Do you have different verification criteria with respect to the different
targeted groups?
Title II/IID
Title VI
a)

Yes (specify

b)

No

Nhat is the most common reason for an individual being dropped from consideration for participation?
Title IID
Title VI
a)
b}

c)
d)
e)

f)

III.

excessive income
insufficient duration
of unemployment
disinterest
residency
emp 1oyment
other (specify)

REFERRAL:
12.

the process of sending an applicant to a specific job in anticipation
of employment .

In the majority of cases, what has been the primary basis for referring
applicants to PSE positions?
Title VI
Title II/110
a)
b)
c)

to fill the position
to satisfy the applicant's
needs
other (specify)
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13.

On what basis do you primarily refer eligibles to specific job openings?
Title ll/110
a)
b)
c)
d)

e)

14 .

most highly qualified
applicant
most severely disadvantaged
applicant
only applicant
first qualified applicant
other (specify)

Is there much actual distinction made between Titles II/IID and VI participants with respect to the following?
No Distinction
a)

b)

c)
d)
e)
f)

15.

Title VI

Distinction ·(specify)

eligible population
participating population
available supportive services
applicants job qualifications
types of jobs available
other (specify)

Have the lowered wage levels, since reauthorization, had any negative effect on:
(check effected areas)
Title VI
Title IID
a)
b)
c)
d)

applicant's attraction
to PSE jobs
quality of applicants
usefulness of jobs
other (specify)
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16 .

the tightening of eligibility requirements as a result of the 1978
CETA reauthorization, have there been changes in the types of PSE positions available, due to changes in the general qualifications of the
applicants?

\~ith

Title IID

17.

a)

Yes

b)

No

Title VI

(specify)

Has there been a decline in the attraction for PSE applicants by the hiring
agencies since the 1978 changes were implemented?
Title VI

Title IID
Yes
a)
b)

c)

d)

No

State Government
County Government
City Government
Private Non - Profit
Agencies

THANK YOU SO MUCH FOR YOUR TIME AND EFFORT.
Please return to :
Dr . D. A. Hosni
CETA Impact Evaluation Grant
Department of Economics
University of Central Florida
P.O . Box 25000
Orlando, Florida 32816

Yes

No
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